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Abstract 
The Thesis draws on the arguments, themes and issues that have been developed through 
a number of publications concerning the politics of arts and cultural policy. 
The Thesis contains a development of the commodification thesis and the policy 
attachment argument These new approaches to the analysis of public policy have been 
specifically applied to arts and cultural policy. The major focus of this application has 
been on Britain over the last 50 years, and has incorporated national, regional and local 
levels of analysis. In addition developments in Europe have been considered. 
A major theme concerns the necessity for methodological pragmatism in undertaking 
research within these policy areas. Such an approach allows for the development of 
appropriate analytical tools for complex policy systems. 
The validity and utility of the commodification thesis and policy attachment argument as 
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The purpose of this Introduction is to provide a brief summaty of the contents of the 
publications that are associated with the Thesis, indicate the general content of the 
Thesis itsel& and to identify the core characteristics of the subject-matter that lies behind 
the publications and the major arguments that are contained within them. 
The discussion within this thesis is based around the following publications: 
Gray, C (1995a), The Cornmodification of Cultural Policy in Britain, pp. 307-15 in I 
Lovenduski and I Stanyer (Eds), Contemporary Political Studies, 1995 (Belfast Political 
Studies Association); 
Gray, C (1996), Comparing Cultural Policies: a Reformulation, European Journal of 
Cultural Policy, Vol. 2, pp. 213-22; 
Gray, C (2000), The Politics ofthe Arts in Britain (London, Macmillan); 
Gray, C (2001) Selling the Arts: Centre-Periphery Tensions in Commodification 
Processes, pp. 53-63 in I Home (Ed), Leisure Culture, Consumption and 
Commodification (Eastbourne, Leisure Studies Association);, 
Gray, C (2002), Local Government and the Arts, Local Government Studies, Vol. 28, No. 
1, pp. 77-90; 
Gray, C (2003), Iýe Millennium Dome: 'Falling From Grace', Parliamentary Affairs, 
Vol. 56, pp. 441-55. 
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These publications form the visible output from a continuing research interest and 
involvement witý the areas of both British and comparative arts and cultural policies. 
Alongside these published results there has also been the production of a number of 
conference, working/occasional and unpublished papers that have contributed to this 
research interest The most significant of these papers include: 
Gray, C (1992), Comparing Public Policies: the Case of Cultural Policy in Western 
Europe (Leicester, Leicester Business School, Occasional Paper 4); 
Gray, C (1993), Yhe Network for Cultural Policy in Britain (paper to the Annual 
Conference of the Political Studies Association, Leicester University); 
Gray, C (I 995b), Changing Patterns ofArts Council Expenditure, 1979-92 (Paper to the 
Political Studies Association Cultural Policy and Politics Group, Liverpool University); 
Gray, C (1998), 'Oligopoly by Patronage. the Membership of the Arts Council 
(unpublished paper). 
K Yhemes of the . 
7hesis 
Before commencing a discussion of the contents of the Thesis, however, it is useful to 
ýriefly review the arguments and subject matter of the published work. Without entering 
into too much specific detail about each publication the following points arising from 
them need to be borne in mind in the discussion in later Chapters. Gray, 1995a, is a 
preliminary statement Of the commodification thesis (which is concerned. with the reasons 
for and the mechanisms involved in policy change, and the consequences that arise from 
this process) that was developed in later works (principally Gray, 2000 and 2001), and 
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which is discussed in more detail in Chapter 2. Gray, 1996, is a methodological paper 
arguing that the appropriateness of various approaches to the comparative analysis of 
cultural policy is'determined by the intention of analysis and the adequacy of various 
methodological tools to undertake that task. This paper is largely predicated on a realist 
epistemological position, and a methodological pragmatist stance. 
Gray, 2000, is the major application of the commodification thesis to the field of arts 
policy in Britain (although with reference to comparative evidence as well). This book 
argues that the organisational and geographical structure of the state systems for 
supporting the arts have had a major impact upon the implementation of changes in this 
policy sector. It identifies clear differences in the direction, speed and content of change 
within the sector that are dependent upon the location of the organisations that are 
involved. The book also develops the commodification thesis that was outlined in Gray, 
1995a, by extending the argument to incorporate the consequences of it for the 
relationship between the state and its component citizens, and for policy and the policy 
process. 
The commodification thesis develops an original approach to the analysis of change in 
complex policy systems. The idea of commodification as consisting of a simple change in 
the economic status of goods and services within the market-place is well developed 
within cultural studies. Longhurst (1995, p. 4), for example, refers to the process where 
forms of culture are treated as commodities 'that is, culture which is produced to be 
bought and sold on (sic) a market', wiih the, consequences of this being product 
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standardisation and consumer passivity. The commodification thesis, however, extends 
beyond this to argue that changes in economic status and location have major 
consequences not only for how goods and services are received and understood by 
individuals, but also for the effect of these changes on state/civil society relationships, 
organisational forms and behaviour, their financing systems and the ideologies within 
which they operate. 
Gray, 2001, emphasises the consequences of geographical differentiation within the arts 
sector (in terms of the location of state organisations at national, regional and local levels 
within this sector) for the determination of the outcomes of the commodification process 
by stressing the importance of an organisationally fragmented policy sector in allowing 
the development of alternative approaches to common pressures. Gray, 2002, extends this 
argument by concentrating on the place of the arts within the local government arena. In 
this instance it is argued that the location of the arts as a minor policy concern within a 
multi-functional organisational arena has led to the development of a quite specific form 
of policy development, summarised under the title of policy 'attachment' (this is also 
discussed in greater detail in Chapter 2). In this form of activity the continued 
development of the arts sector (and, indeed, access to policy and financial support from 
local policy makers) has depended upon the ability of arts policy makers to associate their 
area of specialisation with other policy sectors. The reasons for this development, and the 
potential consequences of it for the arts, are clarified and explained. 
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The final publication, Gray, 2003, is concerned with the manner in which the British 
government dealt with the potential 'crisis' that was generated by the Millennium Dome 
experience. The 'manner in which this was dealt with through the use of 'arm's-length' 
organisational forms develops some of the arguments in Gray 1995a, 2000,2601 and 
2002 about the importance of organisational setting for understanding what occurs within 
the policy sectors of the arts and culture. 
The Arts and Cultural Po LicT Sector 
An important element in all of the publications is the nature of the policy sector that 
forms the central core of the discussions that follow, that of arts and cultural policy. 
These areas are related but distinct ones. The arts are normally considered as 
concentrating on such areas as ballet, opera, theatre, sculpture, and'high' art. and music. 
The broad definition of the arts provided by the legislation that created the National 
Foundation for the Arts and Humanities in the United States in 1965 goes further than 
this by incorporating 
music (instrumental and vocal), dance, drama, folk arts, creative writing, architecture and 
allied fields, painting, sculpture, photography, graphic and craft arts, industrial design, 
costume and fashion design, motion pictures, television, radio, tape and sound recording, 
the arts related to the presentation, performance, execution, and exhibition of such major 
art forms, and the study and application of the arts to human environments (Mulcahy, 
1987, p. 312: see Gray, 2000, pp. 1-2). 
'Cultural' policy, on the other hand, can incorporate all of these but extends wider to 
typically and specifically consider areas of 'low` culture, such as rock or folk music and 
the cinema, as well as such issues as the urban environment (the idea of the24-hour city, 
for example, see Bianchini, 1995; Hobbs et al, 2001), cross-cultural and multi-culti4ral 
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phenomena, and the concerns of various 'sub-cultures', such as bikers and Goths. The 
major focus in the research that underlies the publications concerned in this Thesis is with 
a smaller sub-set of total cultural policy, that of the arts. The focus on this area allowed 
the development of new work in an under-researched policy area. Some parts of cultural 
policy, such as sport (see Houlihan, 1991, and, more broadly on leisure, Henry, 2001) and 
broadcasting (see Curran and Seaton, 2003), for example, have been heavily researched 
from the perspective of politics before, but the arts have been largely ignored. 
The arts and cultural policy sectors share many features in common apart from their over- 
lapping subject-matters. Prime amongst these would be that in Britain at least they have 
traditionally been dealt with by governments with great reluctance, often being seen as 
areas that can be best dealt with by mechanisms in the unfettered market-place rather than 
by the state. Secondly, where the state has intervened in these areas this intervention has 
usually been undertaken at a low level, with little money and even less enthusiasm being 
expended upon them by the state. Thirdly, as a consequence of this, they are policy areas 
that are normally considered to be of little real importance or significance for 
governments as a whole (in Britain, for example, the arts have only ever been dealt with 
at the level of junior ministers, and 'culture' forms part of a government department 
alongside a varied range of matters such as tourism, the media and sport). (A similar 
argument is also made in Eling, 1999, p. 20). Even if individuals within governments (not 
only at the central but also at local and regional levels) are committed to active 
participation in these areas, the overall approach is that the concerns of arts and cultural 
policy are too peripheral to the core functions of government to be considered important. 
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Bulpitt's (1983) division of state policy into matters of 'high' and 'lov/ politics has 
significance here in identifying how classification of functions into status levels can have 
real consequences for their management and importance. Regardless of the reality of the 
case, if political actors assign a policy to a 'low' status level then it will receive little input 
or concern from them. Even though at the national level the British government has 
introduced an entirely new Department (originally the Department for National Heritage, 
(from 1992-7) and now the Department for Culture, Media and Sport (DCMS): see Gray, 
2000, pp. 59-64) with responsibility for the arts, and with a Secretary of State in the 
Cabinet, the arts do not form a major element of either government intervention or 
attention, or, indeed, of the work of the Department itself While there have been some 
developments towards a more interventionist stance (see, for example, Taylor, 1997) it is 
still the case that, overall, the Department is more concerned with an over-sight function 
of the quangos which dominate in each of the Department's areas of functional 
specialisation (the arts, sport and the media), indicating at the very least a lack of direct 
policy concern with these sectors on the behalf of political actors at the central 
government level. 
The limited nature of this response by the state to questions of art and culture can be 
criticised on a large number of grounds, not least because of the ideological and symbolic 
importance of such areas for governments themselves and for the people that they govern. 
At a policy level culture can provide the binding that can draw together the disparate 
concerns of political (and, more generally, social) actors into a coherent whole, and has 
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been explicitly used in such a fashion by governments in the past which have clear 
cultural objectives to fulfill, as, for example, in Nazi Germany, fascist Italy and the 
communist Soviet Union (see Spotts, 2003, on the first of these, for example). Such 
views of culture as a central element of state action are often presented as a justification 
for what the state does in terms of not only culture and the arts in continental European 
countries but also in other policy sectors as well. In Britain, on the other hand, it has 
always been undervalued as a justification for state intervention: Bennett (1995), for 
example, sees the justifications for state intervention into cultural policy in Britain as 
being concerned with matters of national prestige, the economic importance of the arts, 
the civilising of the masses, and the correction of market imperfections in the provision 
of arts and culture. None of these justifications are directly concerned with the specific 
content of cultural policy itself, implying that the policies that are pursued have little 
relationship with aesthetic or other artistic criteria, but are more concerned with broader 
political, social and economic objectives instead. Ibis in turn serves to place the arts as a 
means to an end, rather than being an end in themselves, implying a less than central 
position for the arts in the priorities of governments except in so far as they serve to reach 
the primarily non-artistic ends that governments determine for them. 
The consequence of all of this is that the policy sectors of arts and cultural policy have 
acquired, in Britain at least a 'minor' status. At the very least the willingness of national 
governmental actors in Britain to abdicate direct responsibility for decision-making in 
these areas through the intensive utilisation of 'arm's-length' organisations is indicative 
of the lack of centrality that is associated with them. A consequence of this is that these 
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policy sectors have developed in fashions that are markedly dissimilar to many other 
policy sectors within Britain, with the creation, often by default, of distinct approaches to 
the management provision and support of cultural and artistic policy concerns. This point 
will be reiterated a number of times in this T'hesis as it has a clear importance in 
accounting for many of the features of these policy sectors. 
Conchision 
The above discussion has identified the key features of the central policy areas that are 
dealt with in the publications that are discussed in the main body of the Thesis. For the 
purposes of this Thesis the following points need to be demonstrated within this 
discussion: 
* The identification of themain issues and problems' included in the work; 
9 An indication of 'the direction and thematic consistency' of the published work; 
9 The provision ofan authoritative critique of the work'; 
The location of the work in 'the context of the relevant literature'. (All quotations are 
drawn from De Montfort University, 2002, Section 11.3). 
(A further requirement refers to the case of conjoint work, This does not apply in the 
current case). 
To fulfill the requirements outlined above this Thesis is structured in the following 
manner. Chapter 2 deals with the origin and development of the published work, explains 
the key ideas and concepts that underlie the publications that are being considered, and 
the research strategies that these contain. Chapter 3 discusses the methodological, 
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epistemological and ontological concerns that are associated with the publications. 
Chapter 4 deals with the contribution to knowledge that is provided by the submitted 
publications. This discussion concerns both the empirical content of the work and the 
theoretical and methodological advances contained within it Chapter 5 discusses issues 
of policy analysis, including the context within which the work has been developed and 
deals with some distinct features and concerns of, and within, policy analysis itself 
Chapter 6 discusses both recent developments and how these relate to the themes and 
issues raised by already published work, and the future directions in which research will 
develop. Chapter 7 undertakes a critical evaluation of the publications, and provides a 
conclusion to the Thesis. Here the separate themes from each of the preceding Chapters 
are bought together to demonstrate how they fulfill the requirements of the Thesis. 
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CHAPTER 2 
CONCEPTS, THEORIES, STRATEGIES, ORIGINS AND DEVELOPMENT 
Introduction 
The intentions of this Chapter are three-fold: 
0 firstly, to identify the core arguments and themes that underlie the publications that 
are being considered; 
* secondly, to locate the publications in the context of their development; 
* thirdly, to explain the basis of the research strategies that are developed within these 
publications. 
The first of these requires a discussion of the content of the new themes and ideas that 
have been developed in the publications and the underlying concepts that have fed into 
these. The latter two will incorporate some of the elements of the traditional literature 
review whilst developing an overview of the publications that are under discussion. This 
leads to a somewhat artificial division between two uses of 'theory'. Firstly, 'theory' in 
the sense of the intellectual coherence of argument and the particular categories that 
underlie analysis: and, secondly, 'theory' in the sense of ontological, epistemological and 
methodological issues. These usages of the term are inter-related, but treating them as 
distinct elements allows for ease of exposition. Issues that are raised by both forms of 
theoretical question, as categories in themselves, will be discussed in Chapter 3. 
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The CommQ&tfication Thesis 
This argument forms the central core of the analyses of the arts and cultural policy 
sectors that are contained in Gray, 1995a, 2000,2001. The thesis was developed from 
Marxist value-categories as a means to understand the processes and meaning that could 
be attached to instances of systemic change within these policy areas. It is not, however, 
the same as the use of the term 'commodification' in the general cultural studies literature. 
In much of this literature (see, for example, Lewis, 2002) commodification has the 
limited sense of simply meaning products that are produced for sale in the consumer 
market-place (that is, that they are produced as commodities per se). While this has 
important implications for how these goods (and symbols) are represented and 
understood by the consumer, the central theme is simply one of economic exchange and 
the basic consumption consequences, primarily of commodity. fetishism (see Bernstein, 
1991, pp. 33-4, for example), that arise from this. The commodification thesis as 
developed, primarily, in Gray 1995a and 2000 (especially in chapter 1), on the other hand, 
emphasises the contingent nature of the changes that are generated during the 
commodification process itself, and the fact that this process is not simply about 
economic exchange but also has implications for the relationship of the state and the 
citizen, for processes of policy formation and implementation and for the organisational, 
ideological, managerial and financial contexts within which policy operates. 
The basis of the commodification thesis in Marxist value-categories is important in 
locating how processes of change within policy sectors take place. In Marxist terms all 
products (whether 'natural' or humanly produced) potentially have a variety of forms of 
17 
'value' attached to them. The precise form of value that is in place (usually described as 
being 'use-value', 'exchange-value' and 'surplus-value': see, for example, Howard and 
King, 1985, ch. 4) depends upon how these products are dealt with by people: value is 
not just an economic category, it is also a social one (see, for example, Reuten and 
Williams, 1989, p. 60). The commodification thesis, then, extends beyond the economic 
categories of 'use-value', 'exchange-value', 'surplus-value' to the manner in which these 
affect (and are affected by) the actions and choices of social beings (see Gray, 2000, p. 16, 
for example). 
The commodification thesis argues that the basis for policy sector change in the field of 
the arts has been built around a shift from the utilisation of use-value to exchange-value, 
and a consequent alteration of the social relationships that underlie this sector. Whilst this 
argument has not been unambiguously demonstrated to be totally accurate there is a 
weight of evidence to indicate that it is certainly not wrong (see Gray, 2000), and that the 
use of the commodification thesis argument has clear advantages over competing 
accounts of policy change such as rational choice and the new institutionalism. This is 
particularly marked by the development of the commodification thesis into discrete 
analytical units, which are logically connected and which provide a broad spectrum of 
understanding for the changes that have been taking place in the arts policy sector. 
The thesis itself argues that change is a multi-causal phenomenon that is expressed 
through multiple processes of organisational, financial, managerial and ideological 
change (Gray, 1995a, pp. 310-14; 2000, pp. 18-19). Underlying value-category change 
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and the specific institutional changes that are associated with this phenomenon both have 
important implications for the policy process itself, in terms of the structure of public 
policy within a policy sector, the content of policies within sectors, and the ways in 
which policy is made (Gray, 2000, pp. 20-9). The complexities of the change experience 
mean that there is no guarantee as to how the processes of change will be worked through: 
unintended consequences can have important effects on these processes (see the 
discussion of such unintended consequences in Bevir and Rhodes, 2003, pp. 131-5, for 
example, in the case of the modernisation of British government), and there are no simple 
causal mechanisms that will lead to an unambiguously straight-forward process of 
implementation and success. (Further detail concerning how the commodification thesis 
was developed is contained at a later stage of this Chapter). 
PolLcy Attachment 
This, second, major development is discussed in Gray, 2002, especially pp. 80-2, and is 
concerned with how a relatively minor policy sector (see Chapter I above for a 
discussion of this point) can ensure effective policy survival, access to funds and to 
political support and an opportunity to develop new approaches to policy. This argument 
was developed in terms of the place of the arts within local government in Britain and 
followed the work on sub-national levels within the arts policy sector in Gray, 2000 and 
2001. 
The arts policy sector in Britain is a deeply fragmented one with clear differentiation in 
place between the roles and activities of state organisations at the national, regional and 
19 
local levels within the system. While regional and national organisations (now essentially 
the same thing after the subsuming of the previously independent Regional Arts Boards 
(RABs) into the Arts Council of England (ACE) in 2002: see Chapter 6 below) could 
claim legitimacy from their statutory and institutional status within the arts sector, local 
organisations (in the form of local authorities) have limited access to such a basis for 
support. This is primarily because in England and Wales arts and cultural policy are 
merely discretionary services. In Scotland and Northern Ireland they are statutory 
services, although the extent to which this has allowed for the development of truly 
independent policy activity in either location is an open question (see Chapters 6 and 7 
below, where further research into this issue is identified as a future topic for analysis). 
In the context of these structural limitations the manner in which arts and cultural policy 
are developed and given meaning in local government becomes an important issue for 
analysis. The policy attachment argument is that these policy sectors achieve their ends 
not through the pursuit of 'arts for art's sake' policies but through a process of attaching 
their concerns to other policy issues. The attachment of arts policy to issues of, for 
example, tourism (Williams et al, 1995) and economic development (Myerscough, 1988; 
Stanziola, 1999) is a relatively long-standing tradition within local government, dating 
back to at least the 1960s, and the argument within Gray, 2002, develops a case for 
precisely why, and through which mechanisms, such a process becomes a viable method 
for managing the arts within this institutional arena. 
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Context and Orijzins 
The commodification thesis forms a significantly different approach to the major 
theoretical models that increasingly dominate in the consideration of questions of 
political and institutional change, those of rational choice and the new institutionalism 
(see pp. 46-8 below). The development of the commodification thesis arose as a 
consequence of the decision to investigate the changes that had been taking place in the 
role of the state with regard to the arts over the period from the mid-1960s. (Later 
research drove this time-period backwards to the mid-1940s). This interest developed 
explicitly out of a teaching involvement with the MA in (firstly) European Arts and 
Cultural Policy, which developed from the late-1980s onwards, and (latterly) in European 
Cultural Planning at Leicester Polytechnic and (later) De Montfort University. It was 
immediately apparent that with the exception of two discussions of the Arts Council of 
Great Britain (ACGB) (Williams, 1979; Hutchison, 1982), the memoirs of a former Arts 
Minister (Jenkins, 1979), a book chapter on the state and the arts in Britain (Ridley, 1987), 
and some general works developed from the field of arts administration (for example, 
Pick, 1980,1986 and 1988), there was little work available, particularly in the 
mainstream of political science. (It is probably significant that only one of the above 
publications was written by an academic political scientist). 
Indeed, there is still very little available in this field (see the bibliography in Gray, 2000, 
for a full summary of the available literature up until that date) with even less that is 
concerned with the specific methodological issues that require consideration within this 
policy sector. With the exceptions of Gray, 1992 and 1996, some of these research and 
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methodological issues are discussed in Kawashima, 1995; Eling, 1999; Zemans and 
Kleingartner, 1999; Quinn, 1998; and Looseley, 1995. In these cases the focus is 
primarily concerned with developing a comparative framework for analysis, with little 
reference to Britain, and from a disciplinary background that makes little reference to 
political science, as is evident from their bibliographies. Other relevant work in the areas 
of arts and cultural policy has, of course, been published since 2000, but such work is 
normally not with a focus that concentrates on the role of the state in managing the 
structures and processes that are involved in these policy sectors (see, for example, 
Selwood, 2001). 
Early work on Britain (Gray, 1993) made it clear that there were specific policy 
characteristics of the arts policy sector that were quite distinct from other policy areas. 
Not least there were distinct geographical levels within the sector with distinct methods 
for the vertical and horizontal integration of group interests within the policy process 
which did not conform with existing methods for describing this process (particularly the 
policy networks literature: see Gray, 2000, ch. 4). If this were to be a common feature in 
analysis (that existing models had limitations in their applicability to the arts sector) then 
alternative models would need to be developed that allowed this sectoral difference to be 
located within, and explained by, the argument that was to be utilised for the analysis of 
this sector. The commodification thesis (Gray, 1995a, 2000,2001) forms a coherent 
response to this problematic issue by identifying sectoral differentiation as an integral and 
intrinsic element of analysis, and where it is expected that similar pressures will give rise 
to distinct variations of response between policy sectors. 
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The argument within the commodification thesis is that there is a clear relationship 
between what occurs within society and what occurs within specific policy sectors. This 
relationship is not a simple causal one (at least to the extent that changes in society do not 
lead to a corresponding set of changes in policy sectors in an unambiguous 1: 1 fashion). 
Instead these changes are worked through by policy makers in a specific manner within 
each policy sector and this effectively leads to the creation of individual responses to 
societal change as a consequence of the unique sectoral context within which change is 
located. To this extent the argument chimes with Hay's (2002, p. 150) later strictures 
against the notion that there is a simple and equal set of consequences in the process of 
change that can be simply labelled (for example) as shifts from fordism to post-fordism 
or modernity to post-modernity. At the very least the commodification thesis 
demonstrates that change is a contested process with the usual combination of intended 
and unintended consequences. Further, change does not simply 'happen' but is, instead, 
the result of real choices being made by real people within historically real circumstances. 
Clearly this has parallels with the old Marxist nostrum concerning people making history 
but not in circumstances of their own choosing (Marx, 1973, p. 146). In the current case 
the commodification thesis develops this argument in the specific instance of the 
conditions of late 2& century capitalism and the changes occurring within that system at 
that time. The specific idea that the development of changes in the nature of value (Gray, 
2000, p. 15) within society gives rise to a specific set of rooms for manoeuvre by political 
actors, provided the mechanism for accounting for a wide range of instances of change 
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that were diachronic rather than examples of synchronic or comparative statics (see Hay, 
2002, pp. 143-50). This approach thus incorporates a continuous notion of change rather 
than relying on a 'snap-shot' that is concerned with specific instances of stasis. How this 
process of change develops has then been discussed in the context of the specific example 
of the field of arts policy in Britain (Gray, 1995a, 2000,200 1), emphasising that what has 
been taking place is both time- and location-specific (both of which are necessary 
consequences of accepting the contingent nature of change and the version of value- 
categories that have been utilised). 
Develop-n-ient ofthe AWiment 
In the commodification thesis the basic idea is that 'change' is not simply some abstract 
notion but is, instead, intimately related to core categories that underlie the manner in 
which societies operate. The concept of value-category forms the basis of this argument 
and provides a means to understand the consequences arising from change that the 
simpler ideas of 'privatisation' fail to reach. The commodification thesis accepts that the 
transfer of public assets and the public management of areas of social activity to the 
private sector have important implications for society. Likewise the attempt to utilise 
private sector management tools and nostrums have real consequences for the manner in 
which policies are made and implemented. The commodification thesis argues that there 
is more to these examples of societal significance than can be captured by a simple 
concern with who extracts profits from new or reformed organisations (or, in crudely 
Marxist terms, who extracts the surplus value). The process of relocation of ownership, 
changes in management techniques and styles and value-change (from an emphasis on 
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use-value to that of exchange-value) and the implications that arise from these are 
intimately connected with the linkages that exist between the public and private spheres 
and how changes in value-form are then expressed in practice. Gray (2000, pp. 20-9) 
identifies a range of consequences and implications that should be expected to arise 
within any policy sector that is affected by such types of change. 
This marks a further development over previous studies, particularly from the perspective 
of NUrxist political economy. Previous studies attempting to connect value-forms and the 
state (for example, Holloway and Picciotto, 1978; Reuten and Williams, 1989) have often 
operated at a high level of generality and tended to assume that the economic sphere was 
of far greater significance than the political. Even where political choices involving some 
form of 'administrative recommodification' have been discussed (Offe, 1984,1985; see 
also Jessop, 1982, pp. 106-12; Holden, 2003), the consequences of this have usually been 
considered in terms of their economic and systemic significance rather than for their 
specific policy implications. (This is equally as true for other arguments within Marxism 
that attempt to relate the social to the economic, such as regulation theory (Aglietta, 
1979)). 
Without the development of a line of approach that concentrated on political phenomena 
per se the analysis of the consequences that could be anticipated to develop from changes 
within the value-nature of categories would have been incapable of being applied to 
specific instances of organisational transformation, largely as a consequence of being too 
generalised. The development of the commodification thesis identified a specific set of 
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areas where such forms of transformation should be anticipated to take place during the 
process of value-category change. Originally these were located as being organisational, 
financial and ideological in Gray, 1995a, p. 3 10, but managerial change was separated 
out from organisational change as a distinct category in Gray, 2000, pp. 18-19. These 
areas provided the basis for a thorough test of the commodification thesis. The emphasis 
on organisational characteristics in this reflects the Weberian influence in the 
development of the commodification thesis itself, where broad processes of change have 
concrete consequences in not only political and policy terms, but also in the 
organisational contexts within which these consequences are worked through (see Weber, 
1968). The conclusion (Gray, 2000, ch. 9; Gray, 2001, pp. 61-2) that change has a 
specificity that clearly relates to the structural and behavioural. peculiarities of policy 
sectors is important if rather obvious, and chimes with the methodological arguments 
developed in Gray, 1996 (especially pp. 213-5). This leads to a consideration of the 
strategies for research that are associated with the development of the commodification 
thesis. 
Research Strateizie 
Whilst the developments associated with the commodification thesis and the 'policy 
attachment' argument (in Gray, 2002) have led to some advances in analysis over the last 
ten years, consideration of the specific politics of the arts and cultural policy has still 
tended to be largely peripheral to either the wider concerns of theory and methodology 
within political science, or, indeed, to policy analysis itself Where arts organisations are 
referred to it tends to be in the context of specific concerns (often associated with 
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questions of economic development: see Strange, 1996 or Williams et al 1995; an 
explanation of why this should be the case is contained in Gray, 2002), or as simply being 
an exemplar of wider issues and concerns (see Evans and Taylor, 1994, for example, on 
regional governance issues, or Taylor, 1997, on national governance issues, or, indeed, 
Gray, 2002, on local government issues). While this may be a simple reflection of the 
lack of political centrality and sex-appeal of this area of analysis (see Chapter I above), it 
does mean that the tendency has been to simply apply models and theories that have been 
developed in differing contexts without questioning whether these are actually 
appropriate for what is being investigated. 
This raises some important questions about the craft of policy analysis (not only in the 
case of the arts and cultural policy, but also in terms of other policy areas). Bevir and 
Rhodes (2003, particularly in Part I), emphasise that there are multiple ways of 
discussing what has been taking place within the public sector and management within 
this sector. Following the argument of Tivey (1988), they demonstrate that differing 
interpretations of events within Britain ask different questions about what is occurring, 
identify different sets of causal explanations for what is taking place, and create differing 
sets of conclusions about the consequences of activity. While this is something of a 
truism, like all truisms there is some truth in it: Alford and Friedland (1985) and 
Dunleavy and, O'Leary (1987), for example, demonstrated exactly the same points in the 
context of state theory some time ago. More recent discussions of 'theory and method' in 
political science (for example, Marsh and Stoker, 1995,2000; Hay, 2002; Goodin and 
Klingemann, 1996) make it clear that there are, at the very least, certain incompatibilities 
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between different theories that have ontological, epistemological and methodological 
consequences that deserve further thought. 
Gray, 1992 and 1996, both stressed the importance of these arguments, and while Gray 
1995a, 2000 and 2001 developed the commodification thesis as a particular form of 
analysis, it is by no means the only one that could be'appropriate for the analysis of arts 
and cultural policies. Gray 2002 and 2003, for example, both pursue alternative lines of 
development and argument that are appropriate for particular areas of analysis 
(geographical in the case of the former, although also related to the commodification 
thesis, and issue-based ('crisis') in the case of the latter), implying that there are more 
ways to skin the proverbial policy cat than the basic commodification argument would 
allow. Given, as the above discussion of the argument shows, that variability is an 
inevitable consequence of analysis, this is not surprising. Clearly this leads to alternative 
lines of development for the analysis of the arts, each of which require their own 
justifications, and each of which is appropriate to different research questions. 
The catholicity of approach that is implied by the above arguments is evident in all of the 
publications that form the core of this thesis. The emphasis lies firmly on the need for 
appropriateness within analysis. This point was implicit in Gray, 1992, and was a central 
component of Gray, 1996 and it provides a rationale for the research that has been 
undertaken that should not be ignored. Indeed, it is likely that this argument of 
appropriateness to task could usefully be applied to a number of cases within political 
science, where it is sometimes assumed that there is only one 
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theory/episteme/methodology/approach that is valid - and that happens to be the one that 
is being used by the writer at that particular moment in time. Such an approach is at least 
debatable as there can be multiple readings of evidence and information which are 
mutually in conflict if not downright incompatible (pace Bevir and Rhodes, 2003). 
While this line of argument may appear to be veering towards a post-modernist version of 
'anything goes', and particularly of 'anything makes sense', this is certainly not what is 
intended here (nor, indeed, what was intended by Tivey, 1988, or Bevir and Rhodes, 
2003, for example). The theories and methodologies that are employed as mechanisms 
for understanding and interpreting social reality have real impacts in terms of where they 
lead the researcher (see Rhodes, 1997). The relationship between these paths of 
development and the empirical evidence that is uncovered and investigated has 
implications beyond the subject-matter of the research itself, and indicate that the current 
argument within the context of arts and cultural policy is only one, and by no means the 
only one, that could be developed. 
This point becomes particularly clear in the context of other considerations of policy 
change than that provided by the commodification thesis. The usual emphasis within the 
policy analysis literature is on the frankly positivist version of who does what how and 
(occasionally) when (see, for example, the standard text-book discussions in Parsons, 
1995; Howlett and Ramesh, 1995; Colebatch, 1998). The emphasis is largely on 
explaining processes themselves rather than on the meaning and implications of what 
these processes entail. This means that the major focus of attention is on who the policy 
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relevant actors are, what these actors do, how they do it, and what the results of their 
actions are. The commodification process, by way of contrast, places all of these 
concerns in a secondary place to the ovemll context within which this policy activity is 
taking place. In this respect the commodification thesis refocuses attention within the 
policy process on the idea that the contextual terrain within which these policy processes 
are taking place is, at times, more important than the precise patterns of activities that 
lead to the making of specific policies. 
Again, the emphasis upon what the analyst is seeking to uncover (a point that is stressed 
in Gray, 1996) forms a key part of this argument. In other circumstances (for, example, 
how did the 'housing the arts' strategy of the Arts Council of Great Britain (ACGB) 
(Gray, 2000, pp. 48-50) become accepted as a key policy in the field of the arts in the late 
1950s and early 1960s? ) an emphasis on the precise proceduralism and bureaucratic in- 
fighting in the arts policy community at the national level would be appropriate. Sinclair 
(1995, pp. 96-7), for example, sees this policy as largely the consequence of the decisions 
and choices of a single individual - but that is in line with the personalist version of the 
history of the ACGB that underlies all of his discussion. Witts (1998, ch. 16), on the other 
hand, sees it as largely an institutional policy, but that is in tune with his relentlessly 
pursued savaging of the ACGB as an institution (a common line to take: Pick, 1991, for 
example, also takes such an institutionalist version of character assassination whenever 
possible). If the analyst, however, is concerned with other policy issues then discussion of 
this policy becomes largely an irrelevance (see, for example, the minimal cover-age of the 
'housing the arts' strategy in Hutchison, 1982, and Hewison, 1995). 
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What neither of these lines of argument manage, however, is to locate the reasoning 
behind the choices that were being made in the context of the development of the welfare 
state model of state intervention. Without such a location the decision to undertake public 
sector investment of this sort becomes something that takes place in the proverbial 'black 
box' (Jenkins, 1978, ch. 1) (although a 'black hole' might be a more appropriate 
metaphor in this case), as it was only the shift to such a model of political, economic and 
social management that allowed such intervention to take place in the first case. This 
point becomes important in the context of the commodification thesis as the shifting basis 
from state intervention, predicated upon values and ideas derived from welfare state 
models, to state management, predicated upon potentially consumerist arguments 
deriving from changed value-category conceptions. 
The issue of the need to consider the appropriateness of analysis for the case in hand is a 
particularly relevant concern in the case of Gray, 2003. The published article was a direct 
response to a commission from the editors of a special issue of Parliamentary Affairs on 
the subject of crisis management in British government. The 'crisis' to be discussed in 
this commission was the Millennium Dome project. The approach that was adopted in 
this analysis was affected by the specific brief that was presented and, in this case at least 
the more traditional models of analysis (that concentrated on 'who', 'how', 'when' and 
'why') were clearly of more utility than an approach (such as the commodification thesis) 
that concentrated on the contextualisation of policy development. The consequence of 
adopting such a traditional, mainstream, approach was that the interpretation was a 
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heavily institutionalist one. Needless to say, an alternative form of analysis would 
produce a different focus for the discussion about the Dome issue, with different 
emphases upon the centrality of elements within the analysis. 
Conclusion 
This Chapter has provided a summary of the central concepts and arguments within the 
publications that are under consideration - the commodification thesis, value-categories, 
and policy attachment. These have been located in the context of their development, and 
their relationship to previous and current literature relating to common areas of concern. 
This discussion then led into the question of research strategies. Chapter 3 develops 
directly out of this consideration of research strategies, and undertakes a more detailed 
examination of ontological, epistemological and methodological issues and questions that 
are generated by the overall research that has been undertaken. 
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CHAPTER 3 
METHODOLOGY, EPISTEMOLOGY AND ONTOLOGY 
This Chapter will discuss the twin topics of the methods that were used to undertake the 
analyses in the publications concerned, and how the data for these were collected. It will 
also consider the epistemological and ontological points that arise from this. 
Methodoloýdcal Issues 
Gray, 1996, is, in itself a piece on methodology that was designed to correct some of the 
claims that had been made in Kawashima, 1995, which implied that there was really only 
one way of undertaking research into comparative cultural policy. The best response to 
such a claim was simply to demonstrate that there were multiple methodologies available 
for undertaking such work, and the conditions under which they may be appropriate. This 
approach effectively leads to a position of methodological pragmatism, where the 
practical issues and questions that underlie the development of the research that is being 
undertaken lead to the need to utilise the appropriate tools for the case in hand. 
In the case of Gray, 1995a, the primary aim of the publication was to present an early 
version of the commodification thesis, rather than a completely finished piece of work 
To this extent the use of potential examples, rather than thoroughly researched case- 
studies, was all that was required to illustrate the broad sweep of the major arguments 
contained in the thesis. Again, the emphasis was on the development of the argument 
rather than on the presentation of a fully empirically supported answer in itself In this 
instance the emphasis was on indicative evidence that sufficed to demonstrate the context 
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within which the commodification thesis was to be applied. (The development of more 
specific forms of evidence was undertaken in Gray, 2000). 
In both of these cases the primary sources of material that were employed arose from 
detailed reading of books and articles, official publications and other sources, and using a 
certain amount of imagination and logical thought to construct arguments. In neither of 
these publications were questions of data collection and analysis significant elements in 
this process, particularly given the 'ground-clea'ring' nature of the work that was involved. 
in the later publications methodological issues became more important, and in each of 
them the methodology emerged from the requirements of the arguments that were being 
developed, rather than being an end in itself In Gray, 2000, the historical sweep of the 
argument, locating the commodification thesis in the context of the post-second world 
war development of direct state intervention into the policy sector of the arts, necessitated 
the use of standard historical argument. This refers to the narrative tradition in history 
when this is underlain with theoretical ly-derived categories, which has been succinctly 
summarised as consisting of 'the posing of intelligent questions and the development of 
arguments - skills without which history can surely not properly be written' (Bashford 
and Langley, 2000, p. vi). (See Black and MacRaild, 2000 and Stanford, 1994 for a 
consideration of the underlying debates in historiography that relate to these issues). 
Reference was made to the standard sources of official information: annual reports of the 
Arts Councils of Great Britain, England, Scotland and Wales; publications emanating 
from each of these; annual reports of the Regional Arts Boards and Associations, and 
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their associated publications. The records in the Public Records Office, thin and 
insufficient as they were given the relatively short involvement of central government in 
this policy sector, covering the arts up until 1969 (the 1970 records were not available 
when the book was being finished in late 1999) were also referred to, as were the annual 
reports of the Department for National Heritage and the Department for Media, Culture 
and Sport, and the official publications produced by this Ministry. In addition 
Parliamentary debates, the manifestos and research publications of political parties, the 
publications of various think-tanks, various histories, academic publications (thin in 
quantity, given the under-researched nature of the policy sector, and sometimes in quality 
as well), biographies and autobiographies were also read and utilised. 
The criteria for being confident about the process of undertaking documentary research 
through these sources depends upon the extent to which the sources themselves satisfy 
the criteria of authenticity, credibility, representativeness and meaning (Scott, 1990, pp. 
6-8,19-35), as well as those of inferential reasoning (Platt, 1981, pp. 33-48). While some 
of the methodological issues that are associated with these criteria (for example, those 
concerning sampling) are not relevant to the research that was undertaken, others were. 
The sources that were used were certainly authentic, being based on public records; 
credible, in so far as they provided a coherent narrative structure that was free of error, 
representative, as they were standard forms of evidence (and were also inclusive in the 
case, for example, of the annual reports of the ACGB); and their meaning was clear and 
comprehensible. In terms of the inferences that were drawn from the sources, deductive 
reasoning was utilised as the most appropriate means of deriving sense from the sources. 
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(Platt, 1981, p. 62 argued that inductive reasoning was likely to be a better approach to 
inference, but the existence of the commodification thesis as a theoretically-informed 
basis for structuring interpretation meant that deductive approaches were a viable 
alternative). The ability of these documentary sources to provide a number of competing 
'narratives' that could be utilised to understand how the policy sector is understood by 
the participants within it also provided a basis for assessing their appropriateness of the 
sources, as well as a further basis for the drawing of inferences (see, for example, the 
argument in Bevir and Rhodes, 2003, pp. 38-9). 
The paucity of the existing literature, both academic and official, has meant that the 
publications in themselves have the status of a resource for later researchers to make use 
of. 
The most important tools that were utilised in the process of examining existing sources 
involved the weighing up and presentation of evidence, and the analysis of available 
financial evidence. In the case of the latter the decision to present the figures to a 
common base-year involved using the data from the government Blue books. The choice 
of the Retail Price Index (the RPI) as the measure of inflation (rather than any other 
potential measures) was decided upon during the research for Gray, 1995b as being the 
most appropriate, on the basis that the case that the arts suffer from a differential inflation 
effect - the so-called Baumol hypothesis which argues that the rate of inflation in the 
performing arts will be higher than in the rest of the economy - was, at the very least 
unproven (see Peacock, 1993, p. 93). (Although Heilbrun and Gray, 1993, ch. 8 argue 
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that the American evidence shows the hypothesis to be correct, even if the objections to 
this interpretation that were made by Peacock are not addressed in their discussion). If 
there is no differential inflation effect then the use of measures of inflation other than that 
provided by the RPI would be based on uncertain, if not unproven, foundations, and 
could even be wrong in principle. The choice of the RPI as the most appropriate measure 
for inflation in the arts was agreed by the participants in the discussion that followed the 
presentation of Gray, 1995b to the Cultural Policy and Politics Group of the Political 
Studies Association at Liverpool University. 
Gray, 2001 and 2002 both arose from the work that had been undertaken on Gray, 2000, 
but were intended to extend the arguments. A significant feature of Gray, 2000 was the 
conclusion that there were significant differences between the processes of 
commodification at the national, regional and local levels. While this was not surprising, 
given that this was effectively predicted by the commodification thesis in the first place, 
it served to establish the basis for further analysis of precisely why these differences were 
being generated. Both of these later publications, therefore, were concerned with 
developing such explanations. In both cases the general point (as with Gray, 1996), was 
concerned with the argument that was being developed and advanced, rather than with 
the more traditional methodological concerns of empirical research (see Denscombe, 
1998). At best the choices that were relevant to these publications concerned the use of 
relevant and appropriate examples to ground the case that was being developed in an 
empirical reality. For this, the use of material gathered (primarily) through discussions 
with students and visiting lecturers on the MA in European Arts and Cultural Policy and, 
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later, the MA in European Cultural Planning, as well as with participants in conferences, 
was particularly helpful. The utilisation of research and teaching networks in this respect 
allowed for the development of ideas, arguments and examples to take place in an 
informal manner, rather than through the more traditional methods of conscious case- 
study, survey or interview approaches (see, for example, Denscombe, 1998). 
The final publication under consideration (Gray, 2003) required an alternative strategy to 
be pursued, particularly given the relatively recent nature of the case that was under 
discussion. While this required the usual sources of information (official publications; 
media coverage; journal and book discussions, Parliamentary debates and Committee 
hearings and reports) the nature of the article (being concerned with the general theme of 
administrative 'crisis') meant that primary research in the sense of interviewing or 
quantification of data was not necessarily appropriate to the requirements of an analysis 
and discussion that was more concerned with the interpretation of events rather than with 
the events themselves. 
Clearly, the methodologies that have been applied to the publications that are under 
consideration are not the traditional, positivist ones of quantification. The reliance on 
interpretation of data from secondary sources, both published and oral, rather than on 
primary research in the usual sense is justified by the intentions behind the publications 
11.1,11'', 1.11.1 . 
themselves. These intentions are primarily argumentative - in the sense of developing an 
argument and following the logic of it through to a conclusion; in this respect the use of 
certain specific qualitative techniques - such as discourse analysis: see Burton and Carlen, 
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1979, for example - are not necessarily appropriate methods for analysis as they derive 
from alternative ontological and epistemological positions, and thus require alternative 
tools for the investigation of social phenomena. The strength of the cases that are 
developed, therefore, does not rely on the forms of statistical evidence (or certainty, if the 
favoured position is of crude positivism) that could otherwise be developed, but on the 
strength of the argument itself. 
Epistemological and Ontological Ismes 
The discussion above has concentrated on the basic research issues of how to investigate 
the specific subject-matter that informed each of the publications concerned. In terms of 
the overall philosophical questions that surround any research endeavour, however, these 
issues are only a part of the overall framework that contributed to logical and analytical 
consistency. This framework of ontological and epistemological concerns requires some 
discussion so as to locate the methodological issues in their context. 
At the most simple level ontology is concerned with theories of being, whilst 
epistemologies are theories of knowledge (Marsh and Furlong, 2002, ps. 18-19). The 
position that has been adopted in the publications under consideration is, ontologically 
speaking, one of realism. Realism is here understood in the sense of philosophical 
materialism: there is an objective world independent of our interpretations of it. Realism 
implies that epistemologically, our knowledge of this material world can be gained 
through the interpretation of phenomena (sharing some ground with, for example, the 
interpretive stance of Bevir and Rhodes, 2003, for example). These interpretations may 
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be faulty or limited but they provide the basis for understanding the chains of causality 
and relationship between the variables that are utilised in the process of research, and for 
developing logically coherent accounts of how the material world is constructed and 
operates. (Marsh and Furlong, 2002, p. 31, see this as a version of 'contemporary 
realism'). In this respect the utilisation of ideas and concepts that have been derived from 
the materialist philosophy of Marxism causes no ontological or epistemological problems 
for analysis, as the common acceptance of an objective world in both positions assures a 
common basis for the investigations that have been undertaken. 
In this context the emphasis that is placed upon ideological issues in the commodification 
thesis is a clear consequence of these positions. The understandings of how the world is 
constructed and operates that are held by actors within political systems have a 
determining effect upon the actions that they will pursue. These understandings are 
interpretive constructions in themselves and have the effect of acting as material 
constraints within which these actors must operate. Without an understanding of these 
ideological and value-laden constructs it would be at least difficult, if not actually 
impossible, to understand why and how political actors operate as they do in the areas of 
arts and cultural policy. An extension of this would serve to develop the argument that 
such understandings are equally as important in all policy sectors. 
Conclusion 
The realist position that has been adopted has a clear set of consequences for the 
methodologies that are appropriate for undertaking research. A simple positivist position, 
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predicated upon a simple view of an objective social reality that is amenable to simple 
quantification, is not applicable as a strategy given the largely interpretivist epistemology 
that has been adopted. The methodological realist argument in Gray, 1996, about the need 
for the appropriate tools for undertaking research into cultural policy is worth reiterating 
at this point. There is a unity of ontology, epistemology and methodology in the 
published works that lives up to the strictures concerning research that are contained in 
Gray, 1996, and which derive from a coherent position concerning the process of 




CONTRIBUTION TO KNOWLEDGE 
This Chapter is intended to demonstrate how the publications' contents make a 
contribution to knowledge, both in terms of the subject-matter, and in terms of the wider 
implications of the research findings, not least for the discipline of politics and political 
science. For ease of exposition this Chapter will consider the contribution that has been 
made by the publications in the following three areas: empirical; theoretical; and 
methodological, with the greatest emphasis being placed on the first two of these, as these 
are the areas of greatest impact. 
In summary there are two major empirical contributions. Firstly, the research presents up- 
to-date evidence concerning how the arts and cultural policy sectors are structured and 
operate. Secondly, the focus on sub-national levels of state involvement in the arts is a 
unique account of how these levels not only work but how they are integrated into the 
rest of the arts sector. Theoretically, the twin contributions concern the development of 
both the commodification thesis for analysing policy and organisational change; and the 
concept of policy attachment for explaining local policy development. Each of these 
contributions, however, spills over into other areas as well. Both the commodification 
thesis and the policy attachment argument, for example, have empirical and 
methodological implications as well as theoretical ones. The discussion in this Chapter 
will identify where these overlaps occur and will explain how these developments 
contribute to all three areas of concern. 
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Empirical Conf? ibution 
The subject area of the politics of the arts is still highly under-researched. While the 
economics of the arts has seen a large number of publications produced, effectively 
leading to the creation of a sub-discipline within economics (see, for example, Heilbrun 
and Gray, 1993; O'Hagan, 1998; Towse, 2003), the politics of this policy arena have not 
been so well covered. The empirical contribution that has been made by the publications 
is emphasised by noting that there is no other source of up-to-date information on how 
the arts are managed by the state, and the structure of the arts policy sector, in Britain. 
Aspects of either of these are available elsewhere (histories of the Arts Council of Great 
Britain, for example: see Sinclair, 1995 and Witts, 1998; or discussions of the state and 
spopular' culture in Street 1997), but there is certainly nothing like Gray, 2000, for 
example, with its unique coverage of the totality of state involvement in the arts from the 
European to the local level. This is perhaps marked by the fact that references are being 
made to the entire body of work elsewhere (again, Street, 1997; Caust, 2003). 
The absence of any consideration of the sub-national levels of state provision of support 
for the arts is even more marked. The little that is available is either highly dated (Harris, 
1970, on the regional level, for example), or is usually more concerned with other issues 
that have become associated with the arts, such as economic development (see Gray, 
2002 for an explanation of why this should be the case). While it is accepted that at least 
as far as governments in Britain seem to be concerned, the arts form a minor policy area 
of relatively little significance (see Chapter 1), the lessons that can be learned from 
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analysing the processes of change at differing geographical levels are certainly worthy of 
more attention than they have previously received. 
The commodification thesis itself predicts a geographic dimension to these processes of 
change, with the creation of discrete locational arenas within which change takes place in 
distinct fitshions. The arguments and evidence that are contained within Gray, 2000,2001 
and 2002 (with support from, for example, Street 1993) indicate that there is empirical 
justification for this case. To this extent the publications under consideration add to the 
stock of knowledge concerning the arts policy sector that is available. In addition the 
notion of policy 'attachment' (Gray, 2002) introduces a new idea to the field of policy 
analysis that has some methodological implications that require further development and 
which are considered in more detail later in this Chapter. 
Theoretical Contfibution 
This leads in to the next point of consideration, that of the theoretical contribution to 
knowledge that has been advanced. The development of the commodification thesis in 
particular is worthy of mention here, especially as it provides a coherently developed case 
for explaining precisely why differences between levels within the British system should 
be expected to develop in terms of responding to systemic change initiatives. This point 
is important as the consequences of change (in the sense of the differential impact of 
change mechanisms at differing levels within the state system) are often assumed rather 
than demonstrated. Wilson and Game (1998, passim), for example, or the contributors in 
Stoker (2000), all implicitly begin from a position of expecting variation between units of 
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local government, with these differences being explicable on the basis of standard 
political and policy ideas, such as party political control, mix of groups active in the 
policy sector, or the nature of the issue that is concerned. None, however, can explicitly 
demonstrate why these factors should lead to differentiation between units of local 
governance, either accepting the point as being too obvious to require explanation, or 
making reference to assumptions about behaviour that underpin particular theoretical 
positions (as with most pluralist and rational choice discussions). The commodification 
thesis, in contrast, explicitly develops an argument that explains such local differentiation 
(see Gray, 2000, pp. 16-20; 2001). 
This emphasis on behavioural explanation necessarily underplays the significance of the 
structural contexts within which such behaviours are undertaken, reviving the traditional 
bug-bear of social scientific argument, the agency-structure problem (see Giddens, 1984; 
Hay, 2002). Whilst not claiming to have solved this perennial subject of debate the 
commodification thesis does provide a mechanism that explicitly incorporates both the 
behavioural and structural dimensions to political activity. Such a claim could, of course, 
equally be made about other, more recent, developments in political science, most 
obviously in the case of the new institutionalism (see, for example, Lowndes, 2002), or 
forms of 'interpretive' political science (Bevir and Rhodes, 2003), and whilst there are 
elements of overlap between the commodification thesis and aspects of both of these 
approaches, there are still significant differences. The areas of overlap, for example, 
would include the emphasis within the commodification thesis on the organisational 
dimension of arts policy, accounting for change and development within this sector in 
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terms of the ideological and value-oriented 'rules' that surround choices and actions 
within the sector. Where this differs from the new institutionalism, however, is in the 
emphasis on the pliability of the 'rules' and 'standard operating procedures' that are 
contained within the sector and, effectively, the non-objective nature of these frameworks 
for action. 
More generally, the differences between the approaches can be summed up as follows. 
The commodification thesis places greater weight on the formal structural dimeniion 
within which behaviour takes place; and prioritises the significance of values as an 
ideological construct with, in that horrible phrase that is redolent of the 1960s, a relative 
autonomy (to the extent that they exist independently of structural location), as compared 
with the position where values are simply a form of 'institution' in their own right (which 
simply shifts the structure-agency problem to a new location and does not resolve it). In 
the same fashion the interpretive take on analysis either requires an emphasis on atomised 
individuals as the basis for explanation, or relies on a model of behaviour that can (not 
surprisingly given the name of the approach) only be interpreted on the basis of crude 
abstractions from much more complicated social realities. Whilst this is a generalisation 
of both approaches it is intended only to indicate that there are differences between the 
basic starting-points of these approaches and that which is adopted within the context of 
the commodification thesis. 
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Methodoloizical Contribution 
The most important methodological contributions that are contained in the work under 
consideration are largely to be found in Gray, 1996 - which is primarily a methodological 
piece - and Gray, 2002. The contribution of these differs in their intention but is 
essentially a difference between general and specific methodological points. Gray, 1996, 
summarises a number of separate points about the process of undertaking comparative 
policy research, and stresses the importance of applying the appropriate techniques for 
whatever it is that is being researched. To this extent the idea of methodological purity 
becomes something of a chimera (if not an utter boojum), except in so far as the 
methodologies that are employed must, of necessity, be related to the theoretical 
assumptions which underpin the research that is being undertaken. 
At the very least Gray, 1996, indicates that the methods that are being employed in 
research carry their own freight of meaning and implication which need to be understood 
before actually utilising them. The idea that there is some form of neutrality about the 
methods that are being employed in the process of research fails to hold water, and while 
this is by no means a new position, it deserves reiteration. This is a point of particular 
significance given that many of the contributors to the major journals and books in the 
field of arts and cultural policy have a tendency to adopt an unquestioning stance to 
issues of methodology and theory (although see Hansen, 1995 and Merli, 2002 for 
exceptions to this genemlisation). 
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The contribution that is made in Gray, 2002 is of a somewhat different nature. In this case 
the originality lies in pointing towards an area that arises specifically out of the 
consideration of a relatively minor policy area (the arts) and how this is influenced by 
exogenous policy variables that have not previously been considered. While policy in one 
sector is generally considered in almost hermetic isolation from developments in other 
sectors, the review of the arts in local government indicates that what develops within a 
policy area can sometimes be a deliberate attempt to 'attach' itself to another policy arena. 
This example of, effectively, coat-tailing has not been identified before and requires 
developing to understand the precise mechanisms by which this strategy of policy 
development can become an important source of innovation and change. 
Methodologically it adds to the range of exogenous factors that can affect policy choice: 
whether it has significance only for relatively weak policy areas such as the arts, or 
whether it extends beyond these to other sectors remains to be seen. As this approach is 
quite distinct to processes of policy transfer (see, for example, Dolowitz et al, 2000), even 
if there may appear to be overlaps, it requires application in other policy arenas to see 
what effect it actually has. Similarly the phenomenon of the development of "joined-up' 
government which was intended to provide a coherent approach to managing areas of 
public policy that were divided amongst multiple organisations (for example, social 
inclusion) operates in a different fashion to policy attachment. 'Joining-up' government is 
primarily a top-down approach for policy management, whereas attachment is in many 
cases a bottom-up strategy for policy development (compare Cabinet Office, 1999, with 
Gray, 2002, for example). 
48 
Clearly the research contained in the publications has a number of contributions to make, 
even if they occasionally only serve to remind the reader of the significance of certain 
methodological principles. New information, new methods of analysis and new ideas 
about the mechanisms of policy development can all be found in the publications and, as 
such, contribute to knowledge in a variety of ways. The publications contain new 
approaches to issues that are central not only to policy analysis but also to public 
administration and management, and thus extend beyond the specifics of arts policy to 
wider application elsewhere within the discipline of political sciefice. The empirical, 
theoretical and methodological developments that have been made have a general 
significance that can be further built upon (see Chapter 6). 
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CHAPTER5 
ISSUES OF POLICY ANALYSIS 
This Chapter discusses issues that have arisen in the course of undertaking the research 
that underlies the publications that are being considered, particularly in the context of 
policy analysis. In particular, a series of connected points concerning the applicability 
and appropriateness of dominant models of analysis within the discipline for all policy 
sectors are developed that have a number of implications for how policy analysis is 
undertaken. 
To some extent the following discussion continues the points that were being made about 
the methodological contributions that the research makes in Chapter 4. At the risk of 
being repetitious it is worth emphasising, again, that the field of the arts is a relatively 
minor policy area and while it stirs as many passions amongst the participants within it as 
other, larger and more 'exciting', policy areas as public expenditure, defence or health, it 
is not generally considered to be concerned with matters of central political, social or 
economic importance (see Chapter 1). Whilst such a view is debatable (as well as 
arrogant) it does reflect the policy context within which development and change in the 
field of the arts has taken place throughout the course of the past century. 
Analysing the processes and mechanisms of change within what is something of a quiet 
back-water of concern and interest has some advantages (apart from being concerned 
with an area that hasn't been argued about by a host of other investigators before). In the 
first instance it allows for the assessment of whether perspectives on policy that have 
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been developed in other, generally considered more central, areas are actually appropriate 
for the analysis of less central (or secondary) policy sectors. Secondly, it allows for the 
development of new tools of analysis that may be inappropriate for more central areas, 
but which are entirely appropriate for less central ones. Thirdly, it allows the chance to 
question the basis upon which dominant models and assumptions of policy analysis have 
been based: if the 'one-size-fits-all' assumptions behind dominant models prove to be 
inappropriate for analysing smaller policy areas then a reappraisal of these models is 
called for. 
In terms of the first of these considerations, then the initial research (Gray, 1992; 1993; 
1995b) on arts policy raised questions about the applicability of already existing 
approaches (when comparing cultural policies, discussing the nature of policy networks, 
and analysing national arts expenditure patterns respectively) to the subject-matter of the 
arts policy sector. The arts sector simply did not comfortably fit in to current views about 
the variables that affect comparative policy provision, the structure of group integration 
within the sector, or the impact of changing government ideology. In itself this is not 
necessarily a problem as there may simply be particular features of the arts policy area 
that make it sui generis, in the same way that all policy areas have their own peculiarities. 
As research continued, however, it became increasingly clear that there was more to this 
qupstion than simply p9jjFy §ýqor variability. If it were the case that each policy sector 
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operates independently of all others, and operates according to its own internal 
organisational (or 'institutional') logic then each policy sector would require its own 
unique set of models for analysis. This would then lead to a situation where it would be 
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impossible to develop any broader frameworks of analysis, and where the development of 
generalisable claims about policy would be impossible. Clearly this is not the case. 
The alternative position would be that perhaps there are general differences between 
policy sectors in terms of their centrality to the overall policy concerns of government 
and it is this relationship to policy centrality that requires the development of particular 
models of analysis that incorporate this dimension. This question was returned to in Gray, 
2000, and more specifically in Gray, 2001, with reference to Bulpitt's (1983, pp. 3,29) 
differentiation between issues of 'high' and 'low' politics. The geographical differences 
within the arts policy sector were argued to have had a significant impact upon the speed, 
nature and direction of change in the context of commodification, primarily as a 
consequence of central government being not particularly interested in the policy sector. 
An extension of both the geographical and policy centrality arguments to other 'minor' 
policy sectors would be required before this could specifically be given support or, 
indeed, be disconfirmed, but it does open up a new set of issues that require further 
analysis. At this level it is really more a question of the need for cross-sectoral 
comparison to be developed as a special issue within policy analysis. 
Specifically, questions of how governments approach issues of policy within differing 
policy sectors require further development. The emphasis on 'governance' models (see 
Rhodes, 1997) of organisation for the delivery of social welfare policies, such as social 
exclusion and inclusion, in distinction to single purpose bodies for the delivery of arts 
policies at national and regional levels could be explained through a variety of theoretical 
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perspectives. The commodification thesis provides an explanation of this differentiation 
in itself The question of why the Downsian 'issue attention cycle' (Downs, 1972) 
operates as it does across policy sectors also deserves further attention. In the case of the 
arts, the changing ideological frameworks within which public sector arts organisations 
operate and the manner in which these are manipulated to provide support for their 
activities are clearly important issues that relate to this point. 
The second policy concern about the development of models that are appropriate for less 
central policy issues raises questions about what is required of such models. To some 
extent this question should be re-phrased in relation to how the totality of public policy 
should be understood. If there are distinct features of public policies that arise from the 
governmental context within which they operate, then this needs to be incorporated, 
perhaps as some form of structural or institutional constraint within which policy is 
operationalised. If there are clear divergences in terms of how public policy is structured, 
managed and implemented, and these are dependent upon contextual factors, then this 
needs to be built into models of the policy process. 
Clearly the arts policy sector demonstrates elements of this contextual isation which have 
a significant impact upon how it operates. For example, the lack of importance that has 
been traditionally attached to the arts and cultural policy by all governments has had an 
effect on the choice of 'ami's-length' institutional settings such as quangos and local 
authorities (along with, for example, other concerns about the role of the state as a 
potential manipulator of the arts for reasons of propaganda); this, in turn affected the 
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group universe that dominates the sector; and this affects the range of policy options that 
are pursued, and how they are pursued (all of these points are to be found in Gray, 2000; 
2001; 2002; 2003). In this respect some of the elements of the 'new' institutionalism 
(Lowndes, 2002) might be usefully developed as a mechanism for mapping the context 
within which policy is developed on a cross-sectoral basis, if only at the level of 
identifying the precise nature of the specific 'standard operating procedures' that have 
been claimed by supporters of institutionalism to underlie individual policy sectors. 
Certainly this cross-sectoral basis for analysis is an important area for investigation. 
While comparative analysis of public policy is well developed (see the references in Gray, 
1996) the tendency within comparative analysis has always been either simply to 
compare a single policy area across nation-states (Gray, 1992; 
ýuinn, 
1998; Zemans et al, 
1999, being examples of this in the fields of the arts and cultural policy), or to apply a 
single model of the policy process across nation-states (examples could include Hall, 
1986, with an institutional perspective; Heidenheimer et al 1990, with a 'choice' 
perspective; Boyne, 1998, with a public choice perspective), or to take a particular policy 
issue and compare that across states (for example, the issue of policy transfer: see 
Dolowitz and Nfarsh, 1996). Each of these has advantages and disadvantages as 
mechanisms for understanding the policy process - or, at least, parts of that process. 
However, the absence of cross-sectoral analysis that concentrates on the differences 
between structures, functioning, ideologies, financing and the multitude of other relevant 
factors that are involved in the practical operation of this process generates problems of 
its own. 
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At the very least the question of how these multitudinous variables actually affect the 
dynamics of the policy process within any given policy sector deserves further 
consideration. Gray, 2002, demonstrates the importance of this when the argument is 
developed that the relative unimportance of the arts as a policy sector has important 
implications for the 'attachment' strategies that have been generated within the sector in 
British local government. Clearly this is not the only relevant factor in leading to this 
position but it is certainly a major factor in allowing the strategy to operate. The extent to 
which this is relevant to other policy sectors requires detailed investigation. 
The third major point to be made here develops from this position, and that is concerned 
with the extent to which dominant assumptions and models within policy analysis are 
actually appropriate for the investigation of all policy sectors, or only for some. This 
raises, again, the idea that there is some form of 'standard' policy sector in which all 
assumptions and models hold true. The question of the extent to which questions of 
'standardness' are appropriate in policy analysis has some importance given the 
inevitable variations that exist between policy sectors. This variability also points 
attention to the possibility that there may well be significant differences between sectors 
that necessitate the utilisation of alternative methods of analysis than those that are 
commonly assumed to be appropriate. Again, Gray, 2002, demonstrates that new ways of 
thinking about policy issues (with the idea of policy 'attachment') may be required if 
sense is to be made of the policy process, certainly in the case of the arts, and, by 
extension, in the case of other policy sectors as well. 
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In addition to these larger points that concern the policy analysis enterprise as a whole, 
there are a number of specific points concerning the analysis of the arts policy sector in 
particular. Two of these points have already been touched on in both this Chapter and 
Chapter 1: the fact that the arts sector is a relatively (and probably absolutely) minor one; 
and that the structure of the sector has a significant impact on what occurs within it. Two 
further points arising from the arts sector, however, also need comment. The first of these 
is the significance of the geographical dimension to arts policy (Gray, 2000; 2001; 2002) 
and the second concerns the idea of policy 'attachment' (Gray, 2002). Apart from being 
developments within the understanding of the policy sector of the arts, they also have a 
larger significance within the whole enterprise of policy analysis. In the case of the 
former point with the exception of the fields of political geography (for example, Taylor 
and Flint, 1999), and urban and regional planning (for example Le Gales, 2002; Rydin, 
1998), the spatial dimension of public policy is often ignored except for some generalised 
obescience towards ideas of, in the modem idiom, subsidiarity. The work under 
consideration makes it clear that an understanding of the precise detail of the policy 
process in the arts requires an awareness of the spatial distribution of powers and 
structures within the sector, and that this spatial distribution has important consequences 
for how the sector operates. While this is of no great surprise to anyone approaching 
matters of policy from a 'bottom-up' perspective, or indeed from the more geneml inter- 
governmental literature, in the case of the arts it is something of an addition to a literature 
which has traditionally been highly centralist in orientation. This centralist paradigm has 
tended to underestimate the importance of other geographical levels than the national for 
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arts provision and supporý with a consequent skewing of analysis and a 
misunderstanding of how the arts sector as a whole operates. 
The final matter to mention here is the idea of policy 'attachment' as a strategy (Gray, 
2002). While this derives specifically from the minor status of the arts as a policy sector 
(Gray, 1995a; 2000; 2001; 2002), it is a new concept within the field of policy analysis 
and is likely to be a useful addition to a British policy world that is increasingly 
dominated by 'governance' modes of provision and discourse where the focus is on 
multi-organisational and multi-level modes of provision and oversight (see Stoker, 1999; 
2000). The extent to which this specific strategy has developed, or develops in the future, 
in other policy sectors is something that needs to be pursued, particularly as single- 
organisation modes of service management and delivery become decreasingly the norm 
within Britain, thus opening up new arenas for the development of such strategies as 
attachment for purposes of policy innovation. 
Clearly the investigation of the arts Policy sector raises many questions about the 
dominant models and assumptions that underlie policy analysis. The provision of new 
models and assumptions in this case serves the purpose of both identifying the unique 
features of the sector and the necessity of having the appropriate tools for the job of 
analysing it. The potential benefits for the adequacy of description of the developments 
that have taken place within this policy sector and for the analysis of other policy sectors 
are clear. The extent to which recent developments serve to underline these points forms 
the subject of the next Chapter. 
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CHAPTER6 
RECENT DEVELOPMENTS IN THE POLITICS OF THE ARTS 
The intention of this Chapter is to provide an assessment of recent changes and 
developments in the field of arts policy in both Britain and the comparative arena. It also 
assesses the extent to which the original analyses that were presented have held up under 
the short passage of time since they were originally written. 
The most significant developments that have taken place recently in the arts policy sector 
in Britain have been at the regional level in England. The long drawn out disagreements 
between the central and regional tiers (Gray, 2000, ch. 6) have reached a new level 
(whether this is seen as an improvement or a worsening of the situation depends upon 
which direction it is being approached from), with the effective abolition of the Regional 
Arts Boards (RABs) in 2002, when they were 'merged' into the Arts Council of England 
(ACE) (Arts Council of England, 2002, p. 1). This development took place remarkably 
rapidly and formed an effective cotp detat by the ACE, with minimal discussion and 
negotiation between the RABs and the ACE itself While this simply marked a further 
step in the development of the 'arms-length' principle, from 'arms'-length' to 'hands-on' 
(see Gray, 2000, ps. 148-9; Taylor, 1997), it did signify a shift in the balance of power 
towards the centre itself, with the ACE assuming an even more central role then it had 
had in the past. 
The abolition of the RABs marked a structural change back to the position of the 1950s, 
when the then ACGB had a set of regional offices which were abolished between 1952 
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and 1955. This original act of abolition had the direct consequence of leading to the 
development of the Regional Arts Associations (RAAs) from 1956 onwards (Gray, 2000, 
p. 69), and the development of new relationships between the regional and national levels 
of the arts system from that time. The clear act of centralising aggression by the ACE that 
is represented by the effective removal of the autonomy of the RABs may simplify the 
administrative system, but it fails to resolve the essential problems that exist in the 
relationship between the two tiers which were identified over twenty years ago 
(ACGB/RAA, 1980). The failure to grasp the nettle of these abiding problems means that 
there is unlikely to be a satisfactory outcome from subsuming the RABs within the ACE. 
At best the centre can reimpose its own sets of value preferences (Gray, 2000, ps. 98-103) 
on the regional tier of the arts system, but there is no guarantee that these will serve to 
provide an effective mechanism for managing the diverse needs, preferences and 
requirements of other levels within the system. Given the nature of these values, with an 
emphasis on national concerns and professional production, it is more likely that they vrill 
fail abysmally in this process, providing further decentralist demands within the system at 
some point in the future. 
The commodification thesis identifies the significance of geographical differentiation 
within the arts system as a means for managing the process of change (Gray, 2001; 2002). 
This geographical feature is likely to mean that the imposition of centrally-defined 
preferences will meet with either outright opposition, or will fail to meet the specific 
demands that exist in distinct localities. At the very least the commodification thesis 
would anticipate that the consequence of this would be the generation of new political 
59 
battlegrounds within the arts system (even if the arguments that are involved in these are 
exactly the same ones as those that existed in the 1950s), particularly given the further 
changes that may develop at this level with the drive towards regional forms of 
governance (see Office of the Deputy Prime Minister, 2002). The development of the 
Regional Cultural Consortia across England since 1999 has introduced new actors into 
the arts system. At present these have had minimal impact on the policy sector but it is 
probable that they will become more important as time passes, particularly if cultural 
policy becomes part of the remit of the proposed new regional assemblies. At present arts 
and cultural policies have not been suggested as key policy concerns for the peripheral 
regions of England that are likely to be voting on the new assemblies, even if the logic of 
regionalisation would anticipate them becoming a part of the new governance 
arrangements. At the very least the activities affecting cultural and arts policy in Scotland, 
Wales and Northern Ireland require examination in this context, as the new regional 
Parliament and Assemblies in each place have a direct over-sight role to play in this 
policy sector, and may serve as a precursor to English developments. 
At this level of discussion of the regional tier it is clear that the analysis that is presented 
in the publications not only helps to explain what has been taking place but also provides 
some guidance as to what is likely to develop in the immediate future. This is particularly 
relevant in the context of the development of more complex governance structures for the 
management and delivery of arts and cultural policies through the development of not 
only the regional cultural consortia but also through the introduction of the local cultural 
plans which local authorities must now produce. At the very least the regional tier in the 
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state-supported arts system is likely to assume a new significance given these 
developments. While the original problems in the relationship between this regional level 
and the centre have not been satisfactorily resolved and the simple abolition of the RABs 
is unlikely to provide a solution to the continuing friction that is still in place, the 
commodification thesis would imply that it is probable that this tier will become an 
increasing focus for policy activism within the arts sector. 
Clearly the abolition of the RABs (or their 'merger' with the ACE) deserves further study. 
Through informal discussions with people within the arts system (particularly East 
Midlands RAB) at the time this happened, one side of this policy development has been 
identified; a closer look at the view from London (the location of both the ACE and, 
crucially, the Department for Culture, Media and Sport as the 'home' department for the 
RABs) would be necessary to understand the whys and hows, of the arguments that were 
used to justify this move. Each of these participants in the process of change had their 
own agendas for action and how these were pursued would be an important element in 
elucidating the details of the reform. While, at present it is far too early to estimate the 
impact of this change - particularly whether it actually resolves the long-standing 
problems within the system or not -a longitudinal study of how the system adapts to this 
structural (and behavioural) change would also be useful, not only from the perspective 
of the arts policy sector but also from the broader perspectives of public administration 
and the commodification thesis as well. The commodification thesis, for example, would 
imply that abolition provides a basis for the imposition of a single dominant set of values 
within the arts system, and that this would lead to a loss of policy variability between 
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regions in terms of both policy choice and policy direction. This could then potentially 
lead to an undifferentiated pattern of arts support provision. Whether this will prove to be 
the case remains to be seen. 
A second area for analysis concerns the expenditure patterns within the arts system. 
While some preliminary work has been undertaken in this area (Gray, 1995b; 2000), 
there is still a lot to be done. A specific issue concerns the geographical distribution of 
money within the arts system (this has become even more marked as a concern since the 
introduction of the national lottery in November, 1994). It is intended to undertake a 
detailed analysis of the allocation of ACGB/ACE monies to the regions. When allied with 
the figures from the RAAs/RABs, this will provide a complete picture of regional 
consequences of central state support for the arts in England. (It would also be possible to 
undertake this exercise for Scotland and Wales, and, for comparative reasons, this would 
be necessary to round out the complete picture). 
Likewise a direct comparison of central ly-al located money with the distribution of arts 
money via the national lottery would also be informative. If both the ACE/ACGB/Arts 
Council for Scotland/Arts Council for Wales/Arts Council for Northern Ireland and the 
national lottery distributing body for the arts have been allocating money to the same 
sorts of schemes, with distinct biases in the sums of money involved per region, then 
questions about both the independence of the system and the equity of the distribution of 
funds come into play. This remains true even though the ACGB was abolished before the 
introduction of the lottery. A continuity of grant distribution after that abolition would 
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indicate a continuity of value expression in the allocative process, implying a centrality 
for the ideological dimension within the arts sector that the commodification approach 
would anticipate. Such a finding could only be considered in the light of the development 
of longitudinal measures that are appropriate for this subject. 
A second financial element to consider would be a great deal more complicated to 
undertake but certainly deserves the effort. This concerns the amount of money that local 
authorities throughout the United Kingdom actually spend on arts and cultural policy. In 
Scotland and Northern Ireland expenditure on 'cultural policy' is a statutory obligation, 
rather than being the discretionary function that it is in England and Wales (Gray, 2000; 
2001; 2002). What the consequences of this actually are is still currently unknown. A 
starting point to discover the results of this difference in legal status can be found in the 
analysis of what gets spent, on what activities (and with what results). Again, a 
comparison between the different systems (Scotland/Northem Ireland and England/Wales) 
would be of obvious utility in this context. The largest problem with this is that it is 
difficult to get a clear picture of how much is spent within a single local authority on the 
arts and cultural policy, let alone all of them (see, for example, Casey et al, 1996, p. 29; 
Feist and Dix, 1994; Marsh and White, 1995; Setwood, 2001). This does not mean that it 
is impossible to undertake such a study, only that it would take a great deal of time and 
effort. 
A further area to consider would be the recent decision to make Liverpool the United 
Kingdom's choice as European 'Cultural Capital' for 2008. Undoubtedly there will be a 
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minor British academic industry developed around precisely this topic, not only to 
examine the choice that was made, but also the consequences of that choice in the periods 
before, during and after 2008. A more useful topic to examine, as much less researched 
than the 'city of culture' phenomenon (see, for example, Me Intemational Journal of 
Cultural Policy, Vol. 6, No. 2,2000, which had articles on the general policy, and 
specific discussions of the event in Rotterdam, Helsinki and Weimar), would probably be 
how the European Union makes its own decisions on this specific policy issue. This is 
clearly under-researched not only in comparison with the numerous case-studies of 
individual cities, but also in comparison with other European policy areas (see Peterson 
and Bomberg, 1999). 
Finally, an examination of how the arts have been dealt with in the context of the Scottish 
Parliament and the Welsh and Northern Irish Assemblies also deserves coverage. Not 
only are each of the geographic regions particularly under-researched, but there are also 
specific issues related to these countries (see Gray, 2001) and how the arts are managed 
within them that require further investigation and analysis. At this level the argument can 
also be extended to a wider comparative remit as well. Not only are there internal 
comparative areas of interest within the United Kingdom but there are also external 
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comparative concerns to consider. The limited comparative analysis that was undertaken 
in Gray, 2000 (ch. 8 in particular), should be both widened and deepened. While the 
focus in this earlier work was on the European dimension to change in arts policy sectors 
- and was based at a generalised level of indicative examples - it would be informative to 
extend this analysis in greater depth to assess the extent to which processes of 
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commodification have been taking place in the arts sectors of other European countries. 
This analysis could then also be used to broaden the argument by examining changes in 
the arts sectors of non-European countries where the level of comparative similarity in 
arts sectors is less. In particular the largely private-sector driven models of the United 
States and Japan (see Zemans et al (1999, ch. 1)) could usefully be compared with the 
situation in Europe, as could the Australian model with a long tradition of active state 
involvement. 
The commodification thesis develops the argument that there should be clearly 
identifiable national (as well as regional and local) differences in terms of how change is 
managed within policy sectors. The extent to which this holds true in state systems that 
operate not only through different organisational structures, but also through 
ideologically distinct sets of practices would provide a larger test of the validity of the 
arguments of the commodification thesis than the single-nation study of Britain allows 
for. While the thesis is clearly applicable to the British case the extent to which it is also 




The intention of this Conclusion is to indicate how the preceding Chapters contribute to 
the purposes identified in Chapter 1. Whilst the works under consideration contain a large 
number of strengths there are also some areas that require further development either of 
the arguments that are utilised or of their application. To present a full picture of the 
value of this work some attention also needs to be paid to these limitations, and this will 
be undertaken in this Chapter. 
The works under consideration have a number of points in their favour (see Chapter 4). A 
major strength is that they have provided completely new empirical evidence and 
information about the state-managed arts sector in Britain, which is drawn from a range 
of disparate sources to provide a coherent analysis of the structure, processes of activity 
within, and processes of change affecting this sector. The arguments that have been 
advanced as the theorefical grounding for the research have provided two new approaches 
to the analysis of the policy sector, which are also transferable to other sectors. These 
approaches - the commodification thesis, and the policy 'attachment' argument - are 
genuine innovations in policy analysis. 
As a consequence of developing the research that informs the publications, further 
theoretical and methodological concerns about the field of policy analysis have been 
generated (see Chapter 5). While the analysis that lies behind these concerns may not be 
entirely new, the points that are raised deserve attention as they serve to question the 
66 
underlying paradigms that dominate in this area of study. Indeed, the emphasis on the 
selection of the appropriate tools for undertaking policy analysis, which has formed a part 
of the discussion of arts and cultural policy from an early stage (Gray, 1992; 1996), is an 
important element of the arguments that underlie the research, and is one that too often 
gets overlooked. 
While these are undoubted strengths in the publications, there are also areas where some 
strengthening of the argument could take place. Firstly, in common with most discussions 
deriving from Marxist value-categories, the precise linkages that exist between the 
economic sphere of activity and the political and social spheres are open to debate. While 
these arenas may be capable of analysis as separate entities, the utility of approaching 
analysis without identifying the precise mechanisms that link them together is limited, 
leading to an inevitably partial understanding of what is occurring. In the case of the 
commodification thesis what links the process of value-category change to further 
changes in structure, management ideology and financing within policy sectors is to be 
found in the dominant values and ideologies that are utilised by political actors in the 
process of implementing change. The precise mechanisms by which this is undertaken 
requires further development of the argument and can form the basis for future research 
not only in the policy sectors of the arts and cultural policy but also in other sectors. 
In a similar vein, an assumption within the thesis is that there will be similarities of effect 
across the policy sector involved, even if there are variants depending upon the specific 
organisational and geographical locations within which change is taking place. While this 
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can be demonstrated within the British context the international, as distinct to the intra- 
United Kingdom, comparative dimension is somewhat weaker. At least in part this is a 
consequence of the indicative (rather than absolute) nature of the evidence that has been 
presented, as well as being a consequence of the limited political analysis of these policy 
sectors in other countries. Whilst the Council of Europe has published a number of 
studies of the structure of arts and cultural policy sectors in different European countries 
(see, for example, Council of Europe, 1991,1994), the underlying questions of ideology 
and values within these countries is still under-investigated. Interesting questions, 
however, remain as to whether the basic motivating forces that have lain behind change 
in other nation-states derive from the same sets of value-category change as the British 
case implies, or whether there are alternative explanations that could account for these 
changes without the need for the commodification thesis. At the very least it would be 
fair to say that the precise mechanisms of change do differ between the European states 
concerned (for example, change in Germany could not possibly be meaningfully 
discussed without reference to the reunification of the state in 1990), but that at least 
some of these changes clearly do derive from the same underlying factors as has change 
in Britain (see, for example, the discussion in Dessayre and. Garbownik (1995) 
concerning managerial change in the French arts sector). The question as to whether there 
have been larger patterns of similarity between Britain and other European states remains 
partially unanswered therefore - at least until a more detailed comparative analysis is 
undertaken. 
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Likewise there is scope for clarification and further study of the comparative dimension 
within the United Kingdom itself (see Chapter 6). The general discussion in Gray, 2000, 
2001 and 2002 implies that there will be some specific differentiation between how the 
processes of policy change arising out of value-category change will develop as concrete 
phenomena within the United Kingdom as a whole. The extent to which there are real 
differences between, and within, England, Scotland, Wales and Northern Ireland has, 
however, been less clearly developed. In a general sense there are broad similarities 
between what has been occurring across the United Kingdom (demonstrated in Gray, 
2000), but there are still specific cases that need to be pursued in more detail to 
distinguish precisely between the consequences of systemic change and local variation 
within this policy sector. For example, the question of why the arts and cultural policy 
became statutory functions for local authorities in Scotland and Northern Ireland but not 
in England and Wales would be an informative case to examine. 
Such research could also extend beyond the specific case of the arts and cultural policy 
sectors themselves to incorporate the implications of developments within the British 
system of government as a whole. The development for example, of the Scottish 
Parliament and the Welsh and Northern Irish Assemblies opens up new territory to 
explore in terms of how these bodies operate in terms of arts and culture, and whether 
these sectors differ from, for example, how local government or health or housing are 
dealt with in the new regional dispensation. Likewise questions of govemance can also be 
explored in terms of how the new regionalism operates. Are new links between local and 
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central organisations being developed? Which values dominate within these links? What 
will be the impact on patterns of accountability? 
While there is potentially an ever-expanding range of issues that the current research 
could feed into, it is concluded that any such development should take place after the core 
arguments within the commodification thesis and the policy attachment argument have 
been further developed. The ability of these lines of argument to not only open up new 
areas of analysis but also to provide persuasive evidence for how to understand activity in 
the fields of arts and cultural policy is sufficient to indicate that the effort of deepening 
and broadening these arguments is worth pursuing, not only for these policy sectors but 
for others as well. Clearly there is a great deal of future work to be undertaken in 
pursuing these issues across policy sectors demonstrating the value of the underlying 
arguments as tools for analysis. 
70 
BIBLIOGRAPHY 
Aglietta, M (1979), A Theory ofCapitalist Regulation (London, New Left Books) 
Alford, R and R Friedland (1985), Powers of 7heory (Cambridge, Cambridge University 
Press) 
Arts Council of England (2002), Annual Review, 2002 (London, Arts Council of 
England) 
Arts Council of Great Britain/Regional Arts Associations (1980), Towards a New 
Relationship (London, Arts Council of Great Britain) 
Bashford, C and L. Langley (2000), Preface, pp. v-viii in C. Bashford and L. Langley 
(Eds), Music and British Culture, 1785-1914 (Oxford, Oxford University Press) 
Bennett, 0 (1995), Cultural Policy in the United Kingdom,, European Journal ofCultural 
Policy, Vol. 1, pp. 199-216 
Bernstein, J (1991), Introduction, pp. 1-25 in T. Adorno, 7he Culture Indust? y (London, 
Routledge) 
Bevir, M and R, Rhodes (2003), Interpreting British Governance (London, Routledge) 
Bianchini, F (1995), Night Cultures, Night Economies, Planning Practice and Research, 
Vol. 10, pp. 121-26 
Black, J and D. MacRaild (2000), Studying History (2 nd Ed) (London, Palgrave) 
Boyne, G (1998), Public Choice Iheory and Local Government (London, Macmillan) 
Bulpitt, J (1983), Territory and Power in the United Kingdom (Manchester, Manchester 
University Press) 
Burton, F and P. Carlen (1979), Official Discourse (London, Routledge and Kegan Paul) 
71 
I 
Cabinet Office (1999), Modemising Government (Cmnd. 43 10, London, The Stationery 
Office) 
Casey, B, R. Dunlop and S. Selwood (1996), Culture as Commodity (London, Policy 
Studies Institute) 
Caust, J (2003), Putting the "Arf ' Back into Arts Pol icy Making, Intemadonal Joumal of 
Cultural Policy, Vol. 9, pp. 51-63 
Colebatch, H (1998), Policy (Buckingham, Open University Press) 
Council of Europe (1991), Cultural Policy in France (Stmsbourg, Council of Europe) 
Council of Europe (1994), Culhiral Policy in the Netherlands (Strasbourg, Council of 
Europe) 
Cuffan, J and J. Seaton (2003), Power Without Responsibility (60' Ed, London, 
Routledge) 
De Montfort University (2002), Research Degree Regulations (Leicester, De Montfort 
University) 
Denscombe, M (1998), The Good Research Guide Buckingham, Open University Press) 
Dessayre, and N. Garbownik (1995), The Imaginary Manager, European Journal of 
Cultural Policy, Vol. 1, pp. 187-97 
Dolowitz, D, R. Hulme, M. Nellis, and F. O'Neal (2000), Policy Transfer and Bfitish 
Social Policy (Buckingham, Open University Press) 
Dolowitz, D and D. Marsh (1996), Who Leams What From Whom: A Review of the 
Policy Analysis Literature, Political Studies, Vol. 44, pp. 343 -57 
Downs, A (1972), Up and Down With Ecology: the Issue Attention Cycle, Public 
Interest, Vol. 24, pp. 153-7 
72 
Dunleavy, P and B. O'Leary (1987), Theories ofthe State (London, Macmillan) 
Eling, K (1999), 7he Politics of CulturalPolicy in France (London, Macmil; an) 
Evans, B and A. Taylor (1994), The Rise of the Intermediate Level Institution in British 
Public Administration, Public Administration, Vol. 72, pp. 551-72 
7vnditure on the Arts in Feist A and G. Dix (1994), A Suney of Local Authority a, 
England (London, Arts Council of Great Britain) 
Giddens, A (1984), The Constitution ? fSociety (Cambridge, Polity) 
Goodin, R and H-D. Klingemann (Eds) (1996), A New Handbook of PolilicalSdence 
(Oxford, Oxford University Press) 
Gray, C (1992), Comparing Public Policies: the Case of Cultural Policy in Wesleni 
Europe (Leicester, Leicester Business School, Occasional Paper 4) 
Gray, C (1993), The Network for Cultural Policy in Britain (Paper to the Annual 
Conference'of the Political Studies Association, Leicester University) 
Gray, C (199ýa), The Commodification of Cultural Policy in Britain, pp. 307-15 in J. 
Lovenduski and I Stanyer (Eds), Contemporary Political Studies, 1995 (Belfast, Political 
Studies Association) 
Gray, C (I 995b), Changing Pattems ofArts Council Expenditure, 1979-92 (Paper to the 
Political Studies Association Cultural Policy and Politics Group, Liverpool University) 
Gray, C (1996), Comparing Cultural Policies: a Reformulation, Eztropýan Journal of 
Cultural Policy, Vol. 2, pp. 213-22 
Gray, C (1998), 'Oligopoly by Patronage: the Membership of the Arts Council 
(unpublished paper) 
Gray, C (2000), The Politics ofthe Arts in Britain (London, Macmillan) 
73 
Gray, C (2001), Selling the Arts: Centre-Periphery Tensions in Commodification 
Processes, pp. 53-63 in I Home (Ed), Leisure Culture, Consumption and 
Commodification (Eastbourne, Leisure Studies Association) 
Gray, C (2002), Local Government and the Arts, Local Government Studies, Vol. 28, No. 
1, pp. 77-90 
Gray, C (2003), The Millennium Dome: 'Falling From Grace, Parliamentary Affairs, 
Vol. 56, pp. 441-55 
Hadfield, P, S. Lister, D. Hobbs and S. Winlow (2001), The 24-Hour City - Condition 
Critical, Town and Country Planning, Vol. 70, pp. 300-02 
Hall, P (1986), Governing the Economy (Cambridge, Polity) 
Hansen, T (1995), Measuring the Value of Culture, European Journal of Cultural Policy, 
Vol. 1, pp. 309-22 
Harris, J (1970), Government Patronage of the Arts in Great Britain (Chicago, University 
of Chicago Press) 
Hay, C (2002), Political Analysis (London, Palgrave) 
Heidenheimer, A, H. Heclo and C. Adams (1990), Comparative Public Policy (3 rd Ed) 
(New York, St. Martin's Press) 
Heilbrun, J and C. Gray (1993), Yhe Economics of Art and Culture (Cambridge, 
Cambridge University Press) 
Henry, 1 (2001), The Politics ofLeisure Policy (2d Ed, London, Palgrave) 
Hewison, R (1995), Culture and Consensus (London, Methuen) 
Holden, C (2003), Decommodification and the Workfare State, Political Studies Revielp, 
Vol. 1, pp. 303-16 
74 
Holloway, J and S. Pieciotto (1978) (Eds), State and CalMal (London, Edward Arnold) 
Houlihan, B (1991), The GovernmentandPolitics ofSlvrt (London, Roudedge) 
Howard, M and J. King (1985), The Political Economy of Marx (2'j Ed) (Harlow, 
Longman) 
Howlett, M and M. Ramesh (1995), Sludýft Public Policy (Toronto, Oxford University 
Press) 
Hutchison, R. (1982), The Politics ofthe Arts Council (London, Sinclair Browne) 
Jenkins, H (1979), The Culture Gap (London, Marion Boyars) 
Jenkins, W (1978), Policy Analysis (Oxford, Martin Robertson) 
Jessop, B (1982), The Capitalist State (Oxford, Martin Robertson) 
Kawashima, N (1995), Comparing Cultural Policy, European Journal of Cultural Policy, 
Vol. 1, pp. 289-307 
Le Gales, P (2002), European Cities (Oxford, Oxford University Press) 
Lewis, J (2002), Cultural Studies (London, Sage) 
Longhurst, B (1995), PopularMusic and Society (Cambridge, Polity) 
Looseley, D (1995), The Politics ofFun (Oxford, Berg) 
Lowndes, V (2002), Institutionalism, pp. 90-108 in D. Marsh and G. Stoker (Eds), Theory 
andMethods in Political Science (2d Ed) (London, Palgrave) 
Marsh, D and P. Furlong (2002), A Skin, Not a Sweater: Ontology and Epistemology in 
Political Science, pp. 17-41 in D. Marsh and G. Stoker (Eds), Theory and Methods in 
Political Science (2 nd Ed) (London, Palgrave) 
Marsh, D and G. Stoker (Eds) (1995), Theory and Methods in Political Science (London, 
Macmillan) 
75 
Marsh, D and G. Stoker (2002), Aeory and Methods in Political Science (2nd Ed) 
(London, Palgrave) 
Marsh, A and J. White (1995), Local Authority Expenditure on the Arts in England, 
1993-94 (Birmingham, Arts Council of England) 
Marx, K (1973), The Eighteenth Brumaire of Louis Bonaparte, pp. 143-249 in D. 
Fembach (Ed), Surveys From Exile: Political Writings, Volume 2 (London, Penguin/New 
Left Review) 
Merli, P (2002), Evaluating the Social Impact of Participation in Arts Activities, 
International Journal of Cultural Policy, Vol. 8, pp. 107-18 
Mulcahy, K (1987), Government and the Arts in the United States, pp. 311-32 in M. 
Cummings and R. Katz (Eds), ne Patron Stale (New York, Oxford University Press) 
Myerscough, J (1988), The Economic Importance of the Arts (London, Policy Studies 
Institute) 
Offe, C (1984), The Contradictions ofthe Welfare State (London, Hutchinson) 
Offe, C (1985), Disorganized Capitalism (Cambridge, Polity Press) 
Office of the Deputy Prime Minister (2002), Your Region: Your Choice (Cm. 5511, 
London, The Stationery Office) 
O'Hagan, J (1998), The State and the Arts (Cheltenham, Edward Elgar) 
Parsons, W (1995), Public Policy (Aldershot, Edward Elgar) 
Peacock, A (1993), Paj4ng the Piper (Edinburgh, Edinburgh University Press) 
Peterson, J and E. Bomberg (1999), Decision Making in the European Union (London, 
Macmillan) 
Pick, J (Ed) (1980), The State and the Arts (Eastboume, Offord) 
76 
Pick, J (1986), Managing the Arts? (London, Rhinegold) 
Pick, J (1988), The Ans in a State (Bristol, Bristol Classical Press) 
Pick, J (1991), Vile Jelly (Doncaster, Brynmills) 
Platt, J (198 1), Evidence and Proof in Documentary Research, Parts I and 2, Sociological 
Review, Vol. 29, No. 1, pp. 31-52,53 -66 
Quinn, R (1998), Public Policy and the Arts (Aldershot Ashgate) 
Reuten, G and M. Williams (1989), Value-Form and the State (London, Routledge) 
Rhodes, R (1997), Towards a Post-Modem Public Administration, pp. 180-200 in R. 
Rhodes, Understanding Governance (Buckingham, Open University Press) 
Ridley, F (1987), Tradition, Change and Crisis in Great Britain, pp. 225-53 in M. 
Cummings and R. Katz (Eds), 7he Patron State (New York, Oxford University Press) 
Rydin, Y (1998), Urban and Environmental Planning in the United Kingdom (London, 
Macmillan) 
Scott, J (1990), A Matter ofRecord (Cambridge, Polity) 
Selwood, S (Ed) (2001), The UK Cultural Sector (London, Policy Studies Institute) 
Sinclair, A (1995), Arts and Cultures (London, Sinclair Stevenson) 
Spotts, F (2003), Hitler and the Power ofAesthetics (London, Pimlico) 
Stanford, M (1994), A Companion to the Study offfistory (Oxford, Blackwell) 
Stanziola, J (1999), Arts, Government and Community Revitalization (Aldershot 
Ashgate) 
Stoker, G (Ed) (1999), The New Management of British Local Governance (London, 
Macmillan) 
77 
Stoker, G (Ed) (2000), The Neiv Politics of British Local Governance (London, 
Macmillan) 
Strange, 1 (1996), Arts Policy and Economic Regeneration in Leeds, Local Government 
Policy Making, Vol. 22, No. 5, pp. 30-38 
Street, J (1993), Local Differences? Popular Music and the Local State, Popular Music, 
Vol. 12, No. 1, pp. 43-55 
Street, J (1997), Politics and Popular Culture (Cambridge, Polity) 
Taylor, A (1997), "Arm's-Length But Hands On": Mapping the New Governance, Public 
Administration, Vol. 75, pp. 441-66 
Taylor, P and C. Flint (1999), Political Geography (Hatlow, Longman) 
Tivey, L (1988), Interpretations of British Politics (Hemel Hempstead, Harvester- 
Wheatsheaf) 
Towse, R (2003) (Ed), A Handbook ofCultural Economics (Cheltenham, Edward Elgar) 
Weber, M (1968), Economy and Society (New York, Bedminster Press) 
Williams, A, G. Shaw and M. Huber (1995), The Arts and Economic Development 
Regional Studies, Vol. 29, pp. 73-80 
Williams, R (1979), The Arts Council, Political Quarterly, Vol. 20, pp. 157-71 
Wilson, D and C. Game (1998), Local Govemment in the United Kingdom (London, 
Macmillan) 
Witts, R (1995), Artist Unknown (London, Little Brown) 







edited on behalf of 
The Political Studies Association 








Political Studies Association 
of the United Kingdom 
1995 
307 
Cultural Politics and Policy 
Clive Gray 
De Montfort University 
'The Commodification of Cultural Policy in Britain' 
Introduction 
In common with many other policy areas cultural policy in Britain has seen 
attempts being made by central government to change the basis upon which 
it operates. The introduction of a new climate within which the production 
and management of cultural policy takes place has had marked effects on 
many different dimensions of the policy arena. The intention of this paper 
is to investigate the processes of changing the manner in which cultural 
policy is both made and managed, and the extent to which these changes 
have served to commodify this policy area. By locating these changes in 
the context of changing conceptions of public management and by investi- 
gating the impact that these have actually had, an evaluation of the policy 
consequences of attempts to re-make the network for cultural policy can be 
provided. , 
Commodification in a Changing Society 
In common with other policy axeas, cultural policy has undergone many- 
changes in the recent past. These changes have been broad in scope and 
would appear to have re-structured the cultural policy arena fairly effec. 
tively: 
'The eighties have seen major changes in the way the arts 
are perceived, run and funded. The language of the arts world 
has had to absorb a dictionary of business-speak. New relation. 
ships have had to be made with, initially, strange beings. New 
jobs have been developed requiring a different kind of creative 
ability. " 
The idea that cultural policy has undergone a re-formulation during the 
period of Conservative Party government since 1979 is not a new one. The 
nature of this change, and its' implications for cultural policy, have yet to 
be considered, even if the specific changes that have been introduced are 
well-covered. ' 
The introduction of a new discipline for cultural policy, based upon ideas 
drawn from the world of business, which has certainly been a feature of 
ISouthem Arts, The Arts Business, Southern'Arts, 1989, p. 3. 2 See A. Beck, 'The Impact of Thatcherism on the Arts Council', Parliamentary Aftairs, 
42,1989, pp. 362-79; O. Bennett, British Cultural Policies, 1970-90, paper delivered to Maison Franýaise, Oxford University, 1991; C-Gray, Government Beyond the Centre, 
Macmillan, 1994, pp. 135-40; A. Taylor, 'Policy Chaos or Chaotic Policy?: The Arts and Politics in Post-War Britain', Talking Politics, 7/2, pp. 2T-32. 
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the changes that have been introduced, implies a movement away from the 
dlite pre-occupations that have commonly been seen in the world of cultural 
policy in Britain towards a form of economic democracy predicated upon 
assumptions about citizenship that differ markedly from those to be found ,0%, 
, 
in the post-war social welfare consensus. 
The meaning to be attached to this shift of emphasis differs depend. 
Ing -upon which policy area is examined. In some cases it consists largely of 
changing the relationship of state organisations and the 'consumers' of their 
services through devices such as the various 'Citizen's Charters' that have 
come into existence. in, for example, British Rail and the National Health 
Service (NHS). In other cases it is through the provision of further informa- 
tion for 'consumers', as, for example, 'league tables' in education. At the 
other extreme there have been attempts to change the basic nature of how 
a policy sector operates, as with the creation of NHS Trusts which have in- 
troduced a pseudo-market split between purchasers and providers, and with 
the introduction of Compulsory Competitive Tendering (CCT) in the NIIS 
and local government which is intended to introduce a more clearly-defined 
relationship between service delivery and cost. 
Such examples can be multiplied to cover all of the public sector - as well 
as those industries that have been privatised and been provided with regu- 
latory mechanisms. The Intention behind such changes has c ertainly been 
to introduce a greater cost-consciousness into the public sector. Alongside , 
however, has also been the desire to change the basic relationship be- this , 
tween the providers of public services and those who receive them. 3 This 
change has been argued to mark a shift away from democratic principles 
towards those of the market-place, where citizens are treated as individual 
consumers rather than as members of a wider society. 4 
Making sense of these changes is an Important task - the implications for 
how public services are managed and provided, and how the citizen is related 
to these activities, have important repercussions for all of society. Equally, 
an understanding of the mechanisms that are at work in the processes of re- 
making the public sector have important lessons for public administration 
and management to learn from. 
The shift in emphasis towards the 3Es of economy, efficiency and effec- 
tiveness in public sector management could be argued to be symptomatic 
of a wider shift towards a process of commodification in public goods and 
services. Such a process, if, indeed, it is taking place, ties in with the new- 
found stress on economic relationships in public policy whilst also implying 
that deeper changes in the political economy of the public sector are taking 
place. This argument rests on two lines of development: the first arguing 
that the process of commodification changes the balance of factors that are 
considered to be important In the structure of public policy; the second 
arguing that socio-economic change has affected both the private and pub- 
lic sectors in particular ways that have an underlying logic to them that is 
amenable to investigation. 
3J. Cyford, Citizens, Consumers and Councils, Macmillan, 1991, chapter 2. 
4See G. Stoker, 'Local Government', in F. Terry & P. Jackson (eds), Public Domain: 
1992, Chapman & Hall, 1992, pp. 67-77. 
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In terms of the commodification argument the essential starting-point 
lies in what this process actually entails. At its' crudest commodification is 
concerned with replacing political values with those of the market. Whether 
this arises from ideological motives or as a necessary consequence of the de- 
velopment of capitalist societies is not the point at this stage. What is 
important is that areas of public policy become locked into market mecha- 
nisrns of supply, pricing and demand. In this context the products of public 
policy become indistinguishab , 
le from the products of the private market- 
place and are treated as economic goods that are subject to the same forces 
as affect the private market-place. 
Clearly, such a development has yet to take hold of most parts of the 
public sector in Britain. However, it is cleax that Government policy since 
1979 has been intended to introduce simulants of the private market-place 
into the public sector. CCT and the Trust system in the NHS both, for 
example, depend upon the introduction of quasi-markets for the goods and 
services that are affected. Equally, the creation of a cost-centre approach 
into central government Departments is also predicated upon assumptions 
about management and control that are derived from private sector experi- 
ence. As such, regardless of whather things have really changed as a result 
of the introduction of such new systems, commodification would appear to 
be alive and well in the public sector. 3 
In terms of the second line of axgument, that socio-economic change has 
generated forces leading to the re-design of the public and private sectors, 
the arguments of regulation theory subsume those of commodification and 
provide a context for explaining what is going on in the re-structuring of 
British government and administration. 
Regulation theory appears to have as many variants as there are authors 
on the subjectO, however, the basic argument that is put forward is similar 
across these variants. In essence this argument is that the continuation 
of existing forms of capitalism is not inevitable, and that the capitalist 
system depends upon the creation and development of appropriate forms of 
management and control to avoid collapse. These regulating mechanisms 
affect both- the economic system and the social institutions and values that 
underlie the ideology of capitalism. In periods of crisis both the economic 
and social forms of regulation must change if capitalism is to survive. 
The processes of change do not, in the regulation theory model, occur 
automatically, and they do not automatically lead to an effective solution 
to the problems of capitalism. Instead there is a process of trial and error, 
and outbreaks of conflict within society, until such time as there is an ap- 
propriate match between the requirements of capital accurnlation and social 
structures. 
5See G. Jordan, The British Administrative System, Routledge, 1994, 
6Compare, for example, B. Jessop, Conservative Regimes and the Transition to Post- 
Fordism, Essex University, Essex Papers in Politics and Government, 47,1988; G. Stoker, 
'Regulation Theory, Local Government and the Transition from Fordism', in D. King 8z 
J. Pierre (eds), Challenges to Local Government, Sage, 1990, pp. 242-64; J. Painter, 'Reg- 
ulation Theory and Local Government', Local Government Studies, 17/6,1991,23-44; 
P. Hoggett, 'Farewell to Mass Production?, in P. Hoggett & R. Hambleton (eds), Decen. 
tralisation and Democracy, Bristol University, SAUS Occasional Paper 28,198T. 
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Essentially regulation theory claims that changes to outmoded forms of 
economic production occur alongside changes in social forms and values. 
These changes will involve conflict, both within the machinery of the state 
and between the public and private sectors of the economy, There is no , 
"4' 
guarantee that these changes will succeed as intended, and it is likely that 
there will be a long period of turmoil before the appropriate match of eco- 
nomic and social forms of regulation occurs. Lastly, it stresses that change 
will take place in both organisational/structural forms and the ideologi- 
cal/managerial climate within which the public and private sectors are op- 
erating. 
In this line of approach commodification is only a part of much larger 
changes that are occuring within the economy and society as a whole. Com- 
modification has both an economic and a social dimension to it, and these 
need to be considered jointly when investigating the processes of change 
that are occuring within policy areas. In this respect changes in cultural 
policy can then be compared to changes that are occuring elsewhere. 
Commodification and Cultural Policy 
The argument that commodification is occuring in the field of cultural pol- 
icy is gaining groundT, as it is in the entire field of leisure policy8, while 
regulation theory as an explanatory mechanism for this change is also be- 
coming popular. 9 The extent to which either commodification or regulation 
theory are appropriate for explaining the changes that are occuring in the 
field of cultural policy needs to be examined, To do this three dimensions 
of change in cultural policy will now be examined. 
The three dimensions of change to be investigated here are: organisa- 
tional, ideological and financial. These dimensions of change Incorporate the 
essential ideas of regulation theory and commodification whilst disaggregat- 
Ing the different impacts that each of them has for policy. Organisational 
change involves re-making the structural environment within which cultural 
policy is made, both through reforming existing organisations and through 
changing the operating practices of these organisations. Ideological change 
affects the culture and climate within which policy is made through the es- 
tablishment of patterns of acceptability for policy choice. Financial change, 
lastly, alters the mechanisms and sources of funding for the organisations 
that have a responsibility for cultural policy. 
Between them, these dimensions of change provide a broad check-list for 
assessing the extent of real change that has taken place within policy areas. 
Given that the arguments of commodification and regulation theory indicate 
that change will take place in a number of different areas it is Important to 
adopt an approach to the analysis of change that incorporates a variety of 
forms of change. 
? See, for example, J. Myerscough, The Economic Importance of the Arts, Policy Stud. 
ies Institute, 1988. 
8J. Kelly, 'Commodification and Consciousness', Leisure Studies, 10,1987, pp. 7-18. 
1I. Henry, The Politics of Leisure Policy, Macmillan, 1993, chapter 7. 
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Organisational change in the field of cultural policy displays elements of 
both stability and real change. -Stability lies in the operational practices that 
are in force, and change in the reform of existing organisations. In the case of 
the latter the dominant organisational structures for cultural policy operate 
at national, regional and local levels. The national and regional levels have 
seen a considerable shaking-up of the participants involved in cultural policy 
in a process of change that has been dominated by the concerns of central 
government itself. 
The most obvious expression of organisational change in cultural policy 
came with the establishment in 1992 of the Department of National Heritage 
(DNH). This Department incorporated responsibilities that had previously 
been distributed across a number of other Departments: cultural policy it- 
self from the Office of Arts and Libraries; film from the Department of Trade; 
broadcasting and the press from the Home Office; sport from the Depart. 
ment for Education; and tourism from the Department of Employment. The 
DNH was intended to provide a coherent and co-ordinated approach to the 
management and development of policy across the entire range of cultural 
and heritage activities of the state. 10 
A second major structural reform came with the replacement of the 
Regional'Arts Associations (RAAs) with the new Regional Arts Boards 
(RABs) in the aftermath of the Wilding Report. 11 The significance of this 
change was that while the RAAs had been effectively established, and were 
dominated by, local authorities, the RABs were established, and their mem- 
bership controlled, by central government. This had the consequence of 
side-lining local authorities and limiting their impact in terms of cultural 
policy to the locality, rather than allowing them a considerable input at the 
regional level as they had previously had through the RAA9. 
The third, and last, major structural reform came with the fragmen- 
tation of Arts Council of Great Britain into separate, independent, Arts 
Councils for England, Scotland and Wales in 1994. Previously Scotland 
and Wales were provided with separate sub-committees of the main Arts 
Council which acted relatively autonomously of the Arts Council itself. 
These sub-committees were funded via the Arts Council, which, in turn, 
was funded from central government. Under the new regime the indepen- 
dent Arts Councils for Scotland and Wades are funded via the Scottish and 
Welsh Offices respectively. 
The full impact of these structural reforms has yet to become apparent 
but needs to be seen in the light of the changes, or, rather, the lack of 
changes, in the operational practices that are in force within them. Tradi- 
tionally the field of cultural policy has seen the entrenchment of a relatively 
0itist form of dominance, 12 with certain values being emphasised over oth. 
1OFor an evaluation of this 6hange and the political implications of it see N-Ravenscroft, 
'Paradise Postponed? The Department of National Heritage and Political Hegemony', 
Critical Social Policy, 41,1994, pp. 5-17; N. Ravenscroft, 'Leisure Policy in the New 
Europe', European Urban and Regional Studies, t/2,1994, pp. 131-42. "Supporting the Arts: A Review of the Structure of Arts Flunding, Office of Arts and Libraries, 1989. 
12See R. Williams, 'The Arts Council', Political Quarterly, 50,1979, pp. 157-71; R. Hutchison, The Politics of the Arts CouncilSinclair Browne, 1982; A. Beck, 'Politics 
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ers. There is no evidence, as yet, to indicate that this position has change 
13 Beck for example, has argued that Ministerial appointments to the Art 8 ý, 
ý, 
Council support a shared set of values that emphasise 'orthodox, conser -1- va, tive, artistic tastes', and that these are reinforced by the appointments that 
have been made to the new RABs. 
One area that has generated debate about the changing nature of the op- 
erational practices of cultural policy organisations lies in the 'arm's-length' 
principle that has been an important element of state involvement in this 
area for many years" This principle attempts to separate the state from "I'l 
direct involvement in decisions affecting the production and funding of cul. 
tural policy, largely from fears of introducing state censorship and control'' 
into this area. Such a solution, encouraged by the use of quangos such as the 
Arts Council, was accepted by all of the participants in the field from the 
1940s onwards. By the early 1980s, however, it was increasingly be' ing ar. 
gued that this principle was coming under strain, with central government 
Ministers becoming increasingly intrusive into the management and decl. 
sions of the central organisationi concerned with cultural policy. 13 Indeed, 
when Luke Rittner, the Secretary-General of the Arts Council resigned in 
1990 he argued that the arm's-length principle ran the risk of being done 
away with altogether and that this was a serious danger to the independence 
of the arts support system. 
Certainly there have been few, if any, significant changes made to the 
manner in which decisions &ffecting the funding of arts organisations take 
place. The recent furoie over the funding of orchestras in London, for 
example, would appear to bear many of the same hallmarks that marked the 
last attempt to change such funding in 197016, with much the same result of 
minimal, if any, change. The dominant shared values that are found in the 
major organisations for cultural policy appear to militate against change at 
the level of the operational practices that exist. 
This point leads on to the consideration of ideological changes in the 
field of cultural Policy. While the dominant frame of reference within the 
organisations of cultural policy has yet to significantly change, the context 
within which these organisations operate has changed. The attempts by 
central government to end the 'dependency culture' of the public sector and 
the drive to introduce a more entreprenurial and management. orientated 
approach to the administration of public policy has certainly had an effect 
upon the overall structure of cultural policy in Britain. 
The moves towards an ideological shift in cultural policy have taken 
many forms over the last 15 years. In general these moves have aimed 
at shifting the emphasis within arts organisations towards a greater appre- 
ciation and use of traditional business practices such as marketing", and a 
and Cultural Policy 
in Britain', Talking Politics, 4/3,1992, ps. 139-42; C. Cray, The 
N, t,, c,, k for cultural Policy 
in Britain, Do Montfort University, Cultural Policy occ,. 
sional Paper, number 
3.1995. 
130p Cit, p. 142. 
14F. Ridley, Tradition, Change, and Crisis in Creat Britain', in M-Curnmings & R. Katz 
(eds), The Patron State, oxford University Press, 1987, pp. 225-253. 
IsSee R. Shaw, The Arts and the People, Jonathan Cape, 1987, chapter 4. 
"See A. Peacock, paying the Piper, Edinburgh University Press, 1993, chapter 4. 
17J. Lewist Art, Culture and Enterprise, Routledge, 1990. 
The Commodification of Cultural Policy in Britain 313 
closer linkage of cultural policy with other development aims, such as urban 
regeneration. " To argue, however, that for most of the participants in the 
world of cultural policy this shift in emphasis marks a major change would 
be over-stating the case. 
While the Arts Councils, the MNH and the RABs may be finding a 
significant alteration of their operational codes, for many of the lower-level 
participants in arts and cultural policy there has been less of a sea-change 
in force, and what changes have taken place have been less a consequence 
of ideological re-orientation than a result of changes in the nature of leisure 
and culture. 19 The divisions in cultural policy between a high-level value 
dlitism and a lower-level pluralism are re-inforced by this split !a practical 
orientation. The greatest changes at an ideological level appear to be present 
at the apex of the system, and given that this is where the dominant power 
within cultural policy lies this might be expected to be the case. 
The results ofchanges at the apex of the system have yet to become fully 
apparent. The development of strategies and programmes for the future 
management and direction of cultural policy has been begun with the ma- 
jor consultation exercise co-ordinated by the Arts Council that produced 
Towards a National Arts and Media Strategy20, followed by A Creative 
Puture2l, which provided principles and policies for the funding of cultural 
policy and a policy framework for public support for the arts. The devel- 
opment of initiatives in response to these is only just beginning. 
Financial change has seen perhaps the greatest practical set of conse- 
quences for cultural policy in recent years, largely in response to pressures 
to contain public expenditure. The impact of financial change has implica- 
tions for all of the participants in the cultural policy system and has seen 
many different strategies adopted to the management of eipenditure. These 
can be surnmarised as levels, allocation and sources. 
In the case of levels of funding cultural policy has been under strain as 
have most other areas of public expenditure. This has been particularly 
acute in the case of local authority funding which, as a discretionary area 
of expenditure, has been under great pressure: East Midlands RAB, for 
example, saw its, income from local authorities decline by 30% from 1991/92 
to 1992/93. At the national level, however, there was an expansion of 
expenditure by the Arts Council from 1988/89 onwards, with the November 
1994 budget increasing allocations to the arts at a rate greater than that of 
inflation. 
Where the funds that are available are allocated has seen little significant 
change, with the national 'centres of excellence' (largely based in London) 
continuing to receive the lion's share of the available national funding. The 
inability of the Arts Council to change funding levels for London orchestras 
is indicative of the problems that might appear to exist at this level. At 
18F. Bianchini, 'Urban Renaissance? The Arts and the Urban Regeneration Process', 
in S. MacCregor & B. Pirnlott (eds), Tackling the Inher Cities, Clarendon Press, 1990, 
pp. 215-50; R. Griffiths, 'The Politics of Cultural Policy in Urban Regeneration Strategies', 
Policy and Politics, 21/1,1993, pp-39-46, 
193. Street, 'Global Culture, Local Politics', Leisure Studies, 12,1993,191-201. 
2OArts Council, 1992. 
21Arts Council, 1993. 
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a more local level shifts towards funding more 'popular' forms Of cultur 22 
policy have taken place , although given the limitations on local funding 
this has had only a patchy effect, with some localities benefitting from such 
shifts more than others. 
Governmental initiatives in terms of changing the sources of financial 
support for cultural policy have tended to concentrate on developing new 
sources altogether rather than adapting existing ones. The introduction 
of the national lottery, for example, is meant to provide complementary 
finance to that provided by the public sector - although how this is meant 
to operate is by no means clear - and the attempts to improve levels of 
business sponsorship, largely through the Business Sponsorship Incentive 
Scheme that was established in 1084, has had only a small impact as yet. 
The consideration of these three dimensions of change - organisational, 
idqological and financial - indicates that while there have been many changes -J 
introduced into the cultural policy system these have yet to have a marked 
effect on it. The drive towards an economically-based policy system would ýi , ." appear to be, as yet, only at the early stages, with 'traditional' patterns 
of activity and relationships within the system being largely unmarked by 
change. 
The relative stability within cultural policy that is implied by this claim 
should not, on the basis of the arguments of commodification and regulation 
theory, be considered surprising. The moves towards changing the cultural 
policy network are not only relatively recent in date, implying the need for 
them to be worked through, but are also aimed at different dimensions of the 
network. Thus, some areas of the network, and some participants, will have 
been subject to much greater degrees of change than will have been others 
and the extent to which real change will be apparent will depend upon what "; y" 
and who is being looked at. Certainly it would appear that the greatest 
change is taking place at the more local levels within the system, with the % 23 dominant central components of it being, as yet, relatively untouched by 
the attempts to remake the system with the possible exception of a lessening 
of importance being attached to the arm's-length principle. 
This last point is important for the overall cultural policy network as 
an increasing role for central government In decisions that affect the core 
components of the system can be anticipated to have knock-on effects for the 
rest of it. While it still remains an open question as to how far movement 
has gone towards abolishing this principle it is indicative of the extent to 
which an agenda of change is present within cultural policy. 
Conclusion 
The relative lack of movement that is apparent In cultural policy at present 
may be taken as meaning that processes of commodification are not par- 
ticularly evident. However, the fact that changes have been Introduced 
22i. Street, 'Local Differences?: Popular Music and the Local State', Popular Music, 
121j, 1993, pp. 43-55. 
'"Although see Taylor, op, cit, who argues that the Arts Council in becoming increas- 
ingly side-lined as a result of government policy. 
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into the system along a number of dimensions would indicate that this is 
a short-term view. Regulation theory, in particular, would expect a period 
of adjustment to take place before significant change could be seen to have 
occured within any single policy area. In this light the developments that 
have been taking place could perhaps be seen as the preliminary fumblings 
towards the establishment of a more fully commodified system for cultural 
policy. 
Such a conclusion depends to a large extent upon the validity of the argu- 
ments of regulation theory itself, and the extent to which the changes which 
have taken place are understood. While regulation theory sees change as 
a mechanism for re-establishing hegemonic control over both the economic 
and social dimensions of capitalist societies" less radical theories will inter- 
pret the variety of changes that have taken place in a very different light. 23 
At a basic level the commodification of cultural policy is concerned with 
a change in the political economy of the policy area. Instead of treating 
6culture' as a form of public good, the nature of which is indivisible and 
therefore appropriate for investment, funding or subsidy from public, col- 
lective, sources, commodification removes culture to the status of a private 
good, indistinguishable from, for example, cars, clothes and washing ma- 
chines. In this new context the outputs of cultural production are divisible, 
thus damaging, if not totally destroying, the case for financial support from 
the public sector. 
The changing system, even if these changes have yet to go far, has impor. 
tant implications for any political system that is directly involved in cultural 
policy. The underlying change in ideology concerning the status of cultural 
goods certainly implies that market mechanisms are not only adequate but 
are also inherently superior to collective ones. As a consequence systems of 
managing and planning cultural policy that have developed within a partic- 
ular political system would require a major re-orientation to align them with 
the new structures of production and provision that commodification would 
necessarily give rise to. Such a change would, in turn, require a re-appralsal 
of the role, if any, that the state should be pursuing in this policy area, 
especially in terms of the long-term planning and development of cultural 
policies themselves. 
In this light it should be expected, as regulation theory argues, that 
the field of cultural policy will continue to be a site of political debate 
and conflict as the processes and consequences of change within the system 
unfold. The movement towards a commodified system of cultural policy in 
Britain is still at an early stage and much remains to be done before. the 
traditional certainties of state support for culture are over-turned. 
24R. Bertramsen et al, State, Economy and Society, Unwin Hyman, 1991, chapter 2. 
25See Gray, Government Beyond the Centre, chapter 8. 
Comparing Cultural Policy: 
A Reformulation' 
Clive Gray 
Department ofPublic Policy and Managerial Studies, De MonVort University 
The publication of Kawashima's (1995) article in this journal is an important first 
step towards the development of a consciously comparative approach to the study 
of cultural policy. However the approach that is presented for how such studies 
should be conducted, and the questions that are identified as being significant for 
them are both open to debate. In particular the methodological assumptions and 
the implicit support for a certain form pf research strategy that are presented re- 
quire a great deal more justification than they are given. 
The intention of this article is to argue that there is no single 'best' strategy for 
undertaking comparative policy research in the field of cultural policy, and that 
there is no all-inclusive list of what should be investigated. Starting from different 
views of what comparative policy research is concerned with provides the possibility 
for developing an alternative prospectus for future comparative work that incorpo- 
rates but is more wide-ranging than that presented by Kawashima (1995, ps. 
298-303), and which allows for the development of a multiplicity of approaches 
and areas of study for the comparative analyst. 
COMPARING PUBLIC POLICIES 
The comparative study of public policies has developed a great deal since the flcdg- 
ling cfforts of the 1970s. A range of strategies have been developed over time that 
lead to different emphases upon aspects of the policy process: Hancock (1983). for 
example, differentiates between general and theoretical perspectives, those that deal 
with the determinants of policy and those that are concerned with policy outputs and 
evaluation. Hcidenheimcr et al (1990, ps. 7-9) distinguish between six analytical ap- 
proaches: socio-cconomic, cultural values, party government, class, nco-corporatist 
and institutional-political. Hall (1986, ps. 5-20) likewise identifies six approaches: 
functionalist, cultural analysis, public choice, group, state-centric and institutional. 
This plethora of strategies for understanding public policy in a comparative sense 
by no means exhausts the list of what is available but what is important is that they 
identify distinct modes of analysis, emphasising certain aspects of the policy process 
over others and invcstigatinj different features of what is involved in this process. hl' 
this respect Kawashima (1995) is essentially concentrating on policy outputs and 
evaluation within a framework that is predicated upon assumptions from economics. 
Cultural Policy, Vol. 2, No. 2, pp. 213-222 01996 OPA (Overseas Publishers Association) Amsterdam BY. 
Reprints available directly from the publisher Published In The Netherlands 
Photocopying permitted by license only by Harwood Academic Publishers GmbH 
iditions des archives contemporaines 
Printed In Malaysia 
214 CLIVE GRAY 
Such an approach lends itself to certain forms of analysis rather than others 
and, equally, closes off some forms of investigation altogether. This is acceptable 
as long as these other forms arc not completely ignored. One reason for the pro- 
lifieration of approaches to the comparative study of policy is that 'policy' itself is a 
multi-faccted phenomenon (Hcidcnheimcr, 1986) and cannot be easily investi- 
gated through the application of a sirýglc methodological tool-kit. 
Additionally there are a number of assumptions that are implicit within the 
comparative public policy approach that need to be treated with caution. In par- 
ticular, non-relativism, functional equivalence, comparability of relevant factors, 
similarity of relevant factors and similarity of underlying processes' all need to be 
confronted andjustified in any comparative public policy analysis. This confronta- 
tion and justification raises important methodological issues for how, precisely, 
comparison should be undertaken and needs to be taken on board in any attempt 
to compare cultural policies. 
CULTURAL POLICY 
While all policy areas can justifiably claim to be unique, cultural policy has the 
added problem that its content is so variable between states, largely as a result of 
the complexities that arise from trying to define what is actually meant by the term 
(see, for example, Williams, 1981; Jenks, 1993). While this problem is particularly 
acute in English (Williams, '1976, p. 76 describes 'culture' as one of 'the most com- 
plicated words in the English language) it is also present in other languages. 
One entry point to analysis is to essentially derine cultural policy as what gov- 
ernments say it is. This is implicit in Vestheim (1995, p. 58), for example, where 
cultural policy is defined as 
a number of activities which are brought together within a sector, which In Its turn Is a ran- 
domly defined category into which certain activities are placed and called culture, while 
other activities or products are kept away and are, therefore, not to be considered culture. 
While this may account for some aspects of difference between countries in a 
descriptive sense it does not explain these differences and, indeed, the absence of 
state intervention and involvement in particular areas can be seen to be as much a 
policy statement as can its presence in other areas (Feldman, 1975, p. 300). 
How the policy area of 'cultural policy' is defined is going to have implications 
for what form of analysis is adopted to the subject. A definition that incorporates 
notions of ideological and hegemonic control, for example, could be usefully 
analysed from a marxist perspective; a definition that concentrates on the 
processes of policy formulation could be usefully approached from a neo-pluralist 
direction concentrating on the role of groups (Gray, 1994, ps. 98-104); Vestheim's 
(1995) definition of cultural policy, quoted above, could be analysed historically 
(as it is), in terms of the inclusion and/or exclusion of areas from 'culture'. 
Clearly there is no single approach to the study of cultural policy; instead a 
multi-dimensional approach is best suited to the analysis of this area of policy de- 
pending upon what the analyst is interested in comparing. In this respect there 
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are a large number Of possible forms of comparison that could be undertaken, each with their own sets of research agendas, appropriate methodologies and in- built assumptions. What is an appropriate form of analysis depends, in the first in- stance, upon the content of the subject of research. 'Cultural policy' has its own specificity that is defined by the content of the field. Irl general terms this can be taken to mean that it is concerned with the role that is adopted by governmental actors' in dealing with those areas of activity that are concerned with the creation, production and maintenance of certain human artefacts and processes. 4ttempting to elucidate what these artefaCts and processes consist of can lead to a simple listing of different areas of activity (eg. performance arts (music, dance, drarna), creative arts (painting, literature), and so on), or different forms Of Production (eg. media-television, radio, magazines and newspapers), or dif- ferent locations of production (eg. national, regional, urban (Crane, 1992)), or different tYpesof process (eg. adult education in Sweden or animation in France are both important elements of cultural policy in these countries'). The incorpo. ration or exclusion of certain artefacts or processes from such a listing is depen- dent upon the theoretical and methodological assumptions that are being made by the analyst, and these, in turn, will affect how the subject of cultural policy is it. self understood and interpreted. 'Vhile the exact content of the field is therefore open to debate the central fact remains that a national "cultural policy" is marked by governmental involvement Of some sort. Such involvement may take a variety of forms of activity from direct Promotion (as in the French Ministry of Culture, for example), to the use of non- governmental incentives (as in the use of tax concessions in the United States), to the use Of 'arm's-length* quasi-independent, organisations (as in the role of the Arts Councils in Britain). ' 
The Policy process itself is a structured activity that is undertaken within the context of an organisational universe. that incorporates both public and private or. ganisations, a mode of operation (or policy'style') that is specific to each particu. lar nation-state (Richardson, 1982) and to each policy area (Marsh and Rhodes, 
. 
1992), and which incorporates a number of stages (agenda-setting, formulation, Implementation, etc) that cut across each other and do not necessarily form a co- he endy rational approach to policy. A comparative study of cultural policy needs at the outset to be clear as to what Is being looked at-and why it is being looked at. The need to approach analysis from a theoreticallyý- and rnethodologicaflriýformed starting-point is essential. From such a basis it is possible to both clarify the object of study and the tools that are required to do thejob. - 
4 SI'RATEGYFOR FUTURE COMPARATNE RESEARCH 
Irl the light of the above argument a number of possible 
directions for future com- 
Parative research into cultural policy can be identified, along with possible ap. PrOaches that might be adopted towards such research. 
These directions are more 
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wide-ranging than those proposed by Kawashima (1995, ps. 298-303) who concen- 
trates on particular dimensions of the policy process and omits others that, it can be 
argued, are as important, and perhaps even more important than those that she iden- 
tifies. Even with this in mind what follows is not intended to be an exhaustive cover- 
age of potential lines of enquiry but more an indicative listing of areas of concern. 
The Content of Cultural Policy 
What is, and is not, included in the content of cultural policy in different states is 
clearly an important marker of cross-national differences and similarities. A clear 
picture of what the content of cultural policy in different states (and in larger 
trans-national organisations such as the European Union) actually is is, therefore, a 
necessary precursor to comparative study. Some steps towards this in terms of 
Europe are already in place at the descriptive level (Ca'Zorzi, 1989; Fisher, 1990; 
Scott and Freeman, 1994) but a great deal still needs to be done to clarify what cul- 
tural policy actually consists of in different countries or international organisations. 
Given that cultural policy, as broadly defined above, is concerned with the 
choices of governmental actors as to what is included and excluded within it, the 
nature of these choices in determining the content of the field is an important 
area for further study. Apart from the descriptive approach an historical investiga. - 
tion of the development of these choices is essential not only for understanding 
the processes of cultural policy formation but also for understanding the nature 
of the coniext within which these choices are made, 
In this respect the contextualisation of description is also necessary. While cul- 
tural policy is potentially analysable in isolation from other policy areas a more 
productive line of investigation may be developed from understanding how it is 
located in terms of broader patterns of state intervention. The extent to which 
cultural policy either shares, or differs from, dominant patterns of policy activity 
within or between states is an important area of comparison, not least for clarify- 
ing the specificity of this policy area. 
The Policy Process 
An important part of comparative policy studies is concerned with the structures 
and processes that are actually used in creating public policies. Not surprisingly 
this has been the area that has generated the greatest proliferation of models and 
theories, with each being appropriate for different reasons. To simplify discussion 
this section will differentiate between what is studied and how it is studied: in prac- 
tice such a split is misleading as the two are int imately connected and is only used 
here to indicate the range of approaches that are available to the analyst. 
Mat is studied can be split up into: 
a) the stages of the policy process; 
b) the policy actors; and 
c) the activities that lead to a policy output. 
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How these are studied involves a mixture of- 
d) theory, and 
e) techniques and methodologies. 
It is possible to identify a number of distinct stages in the policy process (from issue identification to policy change, succession or termination: see Hogwood and Gunn, 1984, p. 4; Jordan and Richardson, 1987, ps. 8-9; Hogwood, 1987, p. 12) 
which involve a range of distinct activities. Unfortunately these stages do not nec. 
essarily Occur in a rational or logical manner meaning that identification of these 
steps is no guarantee that they will actually occur in any given set order. While this limits the utility of concentrating on the separate steps that are involved in any set 
of Policy decisions it does still provide a framework for organising analysis that 
Provides a coherence to the investigation that is being undertaken. Investigating the poMy actors is concerned with the actual participants in the 
Policy process. How these participants are understood, and therefore who will be 
'rIvestigated, is determined by the theory that is applied, with different theories 
concentrating on different sets of actors as being the key participants in the 
Process (Gray, 1994, p. 95). Ibis dimension concentrates on the power, resources, 
strategies and tactics that are bought to bear on policy issues by classes, groups 
and individuals. 
This component of analysis is central to an understanding of the mechanics of the Policy process itself and is an important element of comparative Policy analysis. Without an investigation of this behavioural strand the similarities and differences between 
political systems remain largely inexplicable, being, as they would be, hid- den Withiri a policy 'black box' where inputs and outputs are kno" but not how the one becomes the other. Given this centrality for the comparative policy process it is not surprising that so much work has been undertaken in this field. Clearly, this line of analysis is closely tied in with the activities that give rise to Policy Outputs. Policy is the result of the inter-relationships of a range of partici. 
Parits, operating within structured contexts. What these inter-relationships com. 
prise of, and how they relate to different contexts are, again, important dimensions 
of the policy process. Similarities and differences in the patterns of ac- dVitY that give rise to policies between, and within. states have important implica. t'olls for the range of options that will be considered by policy actors and how these will be presented and acted upon and are thus central to an understanding 
Of Comparative policy. These areas of concern can only be investigated through the application of the- 
OrY. The theory that is used must be appropriate to the subject that is being 
analysed: thus a concern with input-output efficiency may 
ýe suited to analyses 
based on economic theory, while a concern with group involvement in the cre- 
ation Of Policy may be more suited to analysis on the 
basis of pluralist theory. 8 
Theory is a necessary under-pinning for any form of analysis that 
is undertaken 
and is the determinant of the methodologies that are appropriate 
for the practice of 
co'nParison. 
These methodologies can incorporate a host of possible 
forms of analysis, from 
the quantitative to the qualitative. Each, however, 
is tied in to the particular theo. 
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retical perspective that is being adopted, and makes sense only in so far as it is the- 
ore tically-informed. A quantitative analysis based on the assumptions of pluralism, 
for example, is a very different form of analysis to a quantitative one that is based 
on the assumptions of marxism. 
Different methodologies have their own strengths and weaknesses and a knowl- 
edge of these is important if analysis is to say anything useful about cultural policy 
(see, for example, Schuster, 1987; Hansen, 1995 on economic analysis, and Marsh 
and Stoker, 1995, on political analysis). The choice and use of particular method- 
ologies cannot escape the limitations that are attached to them, implying that the 
use of different methodologies in conjunction with each other may be of greater 
benefit than simply relying on a single approach to analysis. 
Policy Change 
Cultural policy is not a static phenomenon. It is subject to a variety of forms of 
change affecting its content, its management and administration and the 
processes that are used within it. Understanding the 'why' and the 'how' of these 
changes is important for comparative cultural policy research, especially given the 
relatively low political weighting that this policy area commonly attracts. The ex- 
tent to which cultural policy operates independently of other policy areas, and the 
extent to which it is dominated by other non-cultural policy pressures has impor- 
tant implications for assessing what is occurring within the field. 
The process of change is of great concern in a number of countries at present 
given the drive towards the introduction of a more 'managerial' or 'privatised'ap- 
proach to public policy (see, for example, Dressayre and Garbownik, 1995 on 
France, and Gray, 1995a, on the United Kingdom). The mechanisms by which 
change is introduced and the conflicts that it generates are both central to chart- 
ing the trajectories that cultural policy is following: the role that is played by politi- 
cal, ideological, social and economic factors in affecting the direction that 
cultural policy is moving towards needs to be understood. Cultural policy does not 
operate in splendid isolation from broader pressures within society. The chains of 
causality and the consequences of change for the practice of cultural policy within 
and between nation-states is thus a key area for analysis. 
Cultural Economics 
A strong tradition within the study of cultural policy is to be found in the analysis 
of the economics of cultural policy (Baumol and Bowen, 1966; Blaug, 1976; 
Myerscough, 1988). This has been increasingly taking on board a comparative di- 
mension (Ca'Zorzi, 1989; Hansen, 1995; Schuster, 1987,1995a, 1995b), raising 
questions about different forms of state economic investment in the arts and the 
role that cultural policy can play in issues of economic development (Bassand, 
1993; Bianchini, 1990; Bianchini and Parkinson, 1993; Griffiths, 1993). 
As with any other form of public policy what is spent, how it is spent, and what 
effect such spending has on cultural policy are key issues. Changing patterns of 
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expenditure are informative about the directions that policy is taking and the im- 
pact that changing values and ideologies have on it (Hogwood, 1987, ps. 129-30). 
While there are problems with comparative expenditure data (Feist and 
Hutchison, 1990), studies of public expenditure. on cultural policy arc an impor. 
tant source of information about changing pre-occupations on the part of govern- 
ment and require development. 
In particular, longitudinal studies of expenditure are a key resource for the 
analysis of policy change. Such change is rarely sudden, requiring a period of time 
for the effects to work through the system (Gray, 1995b). Analyses of change over 
time, therefore, are more informative than those that use a 'snapshot' approach 
that concentrates on a single year. Comparatively such studies would be a particu- 
larly fruitful line for future research to take in identifying the relationship of cul- 
tural policy with economic, political and social concerns. 
Alongside such longitudinal research, studies of economic efficiency (the re- 
lationship between input and output resources) are also important. While 
many claims are made of the effectiveness and efficiency of different forms and 
methods of supporting (or not supporting) cultural policy through the public 
purse, the *actual effects of financial choices for cultural policy are noticable 
more for their absence than their presence. Indeed Hansen (1995, p. 319) ar- 
gues that many of the existing economic studies of cultural policy start from an 
'incorrect basis' in the first place. Clearly further development of such studies 
through the development of more sophisticated methodological tools needs to 
be undertaken. 
The Structures of Power 
Cultural policy is managed, administered and controlled through a network of 
agencies which have some relationship to the formal structures of the state. In a 
comparative sense there is a world of difference between the relatively centralised 
form of state control of cultural policy in, for example, France and the more dissi- 
pated control of cultural policy that is exercised through private and charitable in- 
stitutions in the United States, where the state has only a very limited role to play. 
How these networks operate, and the consequences of them for cultural policy, 
are clearly of importance for understanding both the content of cultural policies 
in different states and how the policy process operates. 
While some information on the organisations of cultural policy in different 
countries exists (eg. Rquet and Dupin, 1991; Cummings and Katz, 1987; Fisher, 
1990) there has been little investigation of the administrative context within 
which these operate. The processes and results of administrative organisation are 
central to any understanding of what occurs within differing nation-staies, espe- 
cially'given the inescapably political nature of cultural policy. 
Certainly much can be gained by appreciating the distribution of power that is 
contained within administrative organisations: the major elements of British cul- 
tural policy as it affects the arts, for example, is largely an elite preoccupation and 
this elite operates through mechanisms and structures (eg. the Arts Councils, the 
British Broadcasting Corporation) that reinforce the power that it holds through 
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its position at the centre of the system (Gray, I995c). A comparison of this picture 
with other states would serve to clarify the similarities and differences that exist. 
THE FUTURE FOR COMPARATIVE RESEARCH 
Clearly a great deal needs to be done in developing comparative research into cul- 
tural policy. This article has identified a number of areas of potential future re- 
search that, in conjunction with the research agenda of Kawashima (1995), 
provides a rich terrain for study and analysis. Such analysis, however, needs to be 
both theoretically and methodologically sophisticated if it is to go beyond mere 
description. - 
The extension to Kawashima's argument that is presented here shows how 
much room for development there is. This is exemplified by the choice of topics 
and issues that were identified as being worthy of further study (Kawashima, 1995, 
ps. 298-303). These topics and issues were: 
1) idenffication of issum 
2) scope of state involvement; 
3) policy objectives; 
4) policy measures; 
5) policy efficiency, 
6) policy effectiveness; 
7) cross-national research. 
While there is a clear overlap with the areas of research identified in this paper 
(content; process; change; economics; structures) the stress on theory and 
methodology that is made here extends the argument and points to further issues 
of central importance for the study of cultural policy. Given the relatively recent 
growth of interest in the comparative study of cultural policy it would be surpris- 
ing if major advances were to be made rapidly. It is to be hoped, however, that a 
start to exploring the complexities of comparative cultural policy can be made on 
the basis of the proposals that have been put forward and that this journal will 
show the results in coming years. 
FOOTNOTES 
Thanks are extended to Franco Blanchini, Oliver Bennett and two anonymous referees for their 
comments on this paper. All arguments. however, remain my responsibility. 
2. These technical terms are explained in Gray, 1992, ps. 3-9 and are basically concerned with how 
national contexts. the role of policy, the underlying determinants of policy, the choice of theory in 
explanation and the understanding of the stages of the policy process are understood and concep. 
tualLsed in the comparative enterprise. 
3. Non-government2l actors are. of course, also important in the creation of a general cultural policy 
for a society, In the present context. however. the emphasis is placed on governmental actors 
alone. The arguments that are presented here are equally applicable to both governmental and 
non-governmental actors and would need to be incorporated into any study that was concerned 
with the boundaries between. and the roles that are adopted byý public and private actors. 
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4. My thanks to Oliver Bennett for this distinction between process and artefact. 
5. See Zuckerman, 1991, for a general discussion of the application of theory. 
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Introduction 
The last 20 years have seen a significant number of changes occurring in the system for 
managing the involvement of the state in the field of arts policy. The result of these has 
been to mark an important move towards the commodification of this policy area, even 
if this process is far from complete (Gray, 2000). The purpose of this paper is to 
identify the political difficulties that are associated with commodifying tendencies, and 
the territorial implications that arise from attempts to restructure state interventions 
within policy areas. To this extent, at least, the focus is on the practical consequences 
for state actors and organisations as they attempt to come to terms with the new policy 
environment that is generated as a result of the move towards a more commodified 
form of policy structure. 
Commodification and the Arts 
Along with every other part of the public sector in Britain the arts have been greatly 
affected by the wave of reforms that have been introduced by successive governments 
since the early 1960s. The change of emphasis since 1979 in the reforming strategies 
that national Governments have pursued - towards one of attempting to create a more 
commodified form of public sector - has equally affected the arts, giving rise to large. 
scale changes in both the structures and processes that are utilised in the support and 
direct provision of these services. While the full extent to which the arts can be seen 
to have been effectively commodified in content is open to question, there is little doubt 
that the basic nature of the management and organisation of this policy area has been 
amended to display clear indications of commodifying tendencies. 
53 
54 Clive Gray 
The manner in which these tendencies can be seen to have been implanted within 
the arts policy sector has varied in terms of which area of organisational life is 
examined. For practical purposes commodification needs to be irnpicnicrited across a 
number of dimensions of both organisational structure and organisational proccss. If 
any of these dimensions is not affected then commodification will not prove to be 
successful, even though if they are all modified there is still no guarantee that the 
process of change will prove successful anyway (Gray, 2000, ch. 2). The dimcnsions 
of change that need to be considered are: 
" Organisational change - both in terms of the creation, abolition and reform of 
discrete organisations, and in terms of the internal structuring of these; 
" Financial change - affecting the methods and forms of allocating financial 
resources to organisations; 
" Managerial change - affecting the internal dynamics of organisational activity 
and relationships with other organisational actors; and, 
" Ideological change - instilling new conceptions of the purpose of the 
organisation concerned and new approaches to its operations in an attempt to rc. 
make the cultural setting within which the organisation is operating. 
These forms of change are driven by the choices that are made by political actors 
within the system and essentially take the form of a process of trial and error: reforms 
are instituted and are then subject to a continuous process of modification and change 
in an attempt to reach some form of organisational stasis or equilibrium. The precise 
nature of the changes that are instituted will be primarily driven by the ideological 
perceptions of political actors as to the nature of the Problems that require solution and 
what forms of solution are appropriate to the task in hand. These perceptions will be 
influenced by the power and other resources that are available to the actors involved 
which will influence, in turn, what are seen to be the potential practical itics of change. 
To this extent commodification is part of a learning process on the behalf of 
political actors. While ideological perceptions set the framework within which changi 
is managed the practical consequences of organisational reform - in the form of both 
intended and unintended consequences, and as a result of the inter-organisational 
political oppositions that will be created - generate further considerations that require 
resolution. The result of this is that organisational change is an ongoing process that 
must be expected to generate new patterns of political activity both within and between 
sets of organisational actors (Pollitt, 1984, ch. 11; Rhodes, 1997; Stoker, 1999). 
In this respect the arts are no different to other policy sectors within British 
government. The processes of commodification have seen the development of new 
styles of political activity within this sector that have been intended to create new 
patterns of service delivery with the overall intention of remaking the nature of arts 
policy itself. While commodif ication has not yet advanced to the stage where the arts 
are completely treated as any other consumer good that is available in the open market, 
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the clear drive of policy towards this end is well advanced. This process, however, has 
not been a simple one whereby the wishes of central political actors have been simply 
imposed on a malleable system. Instead the range of already existing participants have 
acted as classic intervening variables, serving to modify and adapt central wishes in 
terms of their own perspectives. 
The extent to which actors other than those in the central positions of power and 
authority within the political system are capable of using their location within policy 
networks to undertake this manipulative strategy has important implications, not only 
for the commodification process itself but also for an understanding of the importance 
of locational factors in influencing the processes of organisational and policy reform. 
Given that the arts policy sector is geographically divided between multiple actors at 
the national, regional and local levels of the political system it provides an interesting 
case study of the mechanisms that are involved in the processes of change that have 
been applied in the move towards commodified policy systems. 
The arts policy sector 
The structure of the organisational network for managing state involvement with the 
arts in Britain is characterised by the seemingly contradictory features of 
"organisational diversity and value limitation, which lead to an institutional pluralism 
but a behavioural elitism" (Gray, 1993: pp. 9-10). In brief, the policy sector is 
characterised by the existence of a multitude of organisational actors providing varied 
forms of support for the arts but-operating within a closely defined set of preferred 
options for the operation of policy. These ideological values serve to limit the 
autonomy of organisational actors in important ways when dealing with the arts and 
culture (see Street, 1997, ch. 5), and allow for the exercise of an effectively oligarchical 
dominance over the multiple organisations that inhabit the sector. 
In addition to this structural dimension must also be added the fact that the 'arts' 
as a policy issue are of distinctly low political status. The traditional British reluctance 
to become involved in the provision, maintenance and support of the arts on the behalf 
of the state - exemplified by Lord Melbourne's comment in 1835, "God help the 
government who meddles in art" (Minihan, 1977: p. 60) - has led to marked 
differences between Britain and her Continental neighbours which tend to be much 
more interventionist in attitude. While the British state has developed a complex 
network of forms of support for the arts since 1945 this has been in the context of a 
desire to treat them as a depoliticised arena of activity. 
As such it is hardly surprising that the arts in Britain have received little political 
engagement from core actors in Westminster and Whitehall. Instead there has been a 
tendency to manage the arts through 'arm's-length'organisational forms in the shape 
of various quangos (such as the Arts Councils (ACs) and Regional Arts Boards 
[RABs]), or through local authorities. This choice has the obvious advantage for central 
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Political actors of avoiding accusations otpolitical bias or censorship in the provision 
of the arts, whilst also ensuring that some form of provision is undertaken. In this 
respect the arts form a good example of 'low politics': "residual matters" Of "embellishment and detail" (Bulpitt, 1983: pp. 3,29) that can be safely hived-off from 
detailed central control, 
The pattern that this reluctance to become centrally involved in the man c ag ment 
and direct provision of the arts has generated contributes to the organisational pluralism 
that is a central feature of this policy sector by disaggregating policy control to multiple institutional sites, It has also allowed key actors within this fragmented orranisational 
universe the opportunity to impose their own ideologies and values upon the policy 
sector as a consequence of the establishment of a policy vacuum as far as the centre is 
concerned. The mutual reinforcement that existed between the structure of the policy 
sector and (a relative lack of) central state involvement with it allowed for the creation 
Of a stable environment for arts policy until the 1980s. The rjrst steps towards 
commodification arising at that time, however, served to alter the same that was being 
Played: a more interventionist central state began to chanjo the stability that had been 
created in the post-warperiod, leading to a restructuring of the arts network. 
The "tent to which the centre has been able to impose a new form ofpolicy Sector 
On the arts has not been a tale otsimple direction. Instead, there has been a Process of 
efrective trial-and-error taking place as the multiple changes that are a necessary part 
Ofthe conunodification process have been worked through. The ails network has itself 
been a key participant in this process with local, regional and national actors all p yi S 
odir a Part in the modification of the sector, The still unflnished business orcomm yin 
the arts sector demonstrates the difficulties that Ace reforming central governments in 
changing long-established patterns of inter-relationships between organisational actors 
that are operating at a remove from the Centre, How local and regional actors have 
affected the direction, speed and scope of commodification needs to be examined to 
understand what has been taking place in the arts over the lost 20 years, 
Locality and the commodirication of the arts 
The fact that the " policy sector is made up of 
independent organisational actors, 
each operating within their own geographically 
de-limited areas, necessarily Implies 
that there will be an element of autonomy 
in the choices that will be made by these 
actors in the pursuit ofpolicy goals, whether 
their own or those of central SovcrnmCqt. 
While some actors, notably the ACS 
for England, Scotland and Wales, hive a greater 
impact on the operations ofthe entire sector as a consequence 
oftheir greater financial 
resources and their support for dominant values within 
the system, other organisational 
actors cannot be discounted as being significant participants 
within the arts policy 
sector (Gray, 2000: ch. 3). 
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The major reason for this importance for regional and local actors lies in the 
weaknesses of central control over the policy sector. While the centre has become 
increasingly intrusive in the entire field of leisure policy since the establishment of the 
Department for Culture, Media and Sport (DCMS) in 1992 (Taylor, 1997) it has yet to 
develop a dominant policy role in the arts. The, at least, semi-independence of the key 
providers of state support for the arts (the ACs, RABs and local authorities) has meant 
that the centre has had to largely rely on methods of persuasion and encouragement to 
see the changes that it desires take place. Even when the centre is seemingly in a 
position to implement its desired options the fact that there already exist operational 
networks of participants within the sector sqves to ensure that the process of change 
is a contested one, with no guarantee that the centre will get its own way. In the case 
of the arts this can be illustrated by the machinations surrounding the reform of the 
regional level of arts support in England following the publication of the Wilding 
Report (1989). 
The establishment of a regional dimension to the arts support system was a direct 
response to the decision of the AC of Great Britain to close itsown regional officcs in 
the mid-1950s. Arts activists and local authorities began a process of creating their own 
intermediate organisations, the Regional Arts Associations (RAAs), to fill the void that 
was created by this decision. The RAAs were dominated by local interests - often 
working to different criteria to those supported by the AC of Great Britain - with this 
leading to an increasing number of conflicts between the two sets of organisational 
actors. These conflicts were intensified under the Conservative Governments afler 1979 
as the economic concerns of cenlral government permeated the entire public sector. 
In effect the conflict between the RAAs and the central actors of the AC of Great 
Britain and central government itself was based on incompatible sets of arguments held 
by each of the participants. The RAAs wished to retain their local links and to increase 
their involvement within the system of arts funding and support; the AC of Great Brit- 
ain wished to preserve its own centrality within this system and to maintain its own 
aesthetic and artistic principles as the dominant ones; and central government wished 
to strengthen economic management and accountability within the arts (Beck, 1995; 
Gray, 2000: ch. 6). While the final result was to see the replacement of the locally-dom- 
inated RAAs with the centrally-dominated Regional Arts Boards (RADs) the final shape 
of the reform process was not determined by the simple imposition of central wishes. 
In part this result was the consequence of matters outside of the intrinsic merits of 
the respective arguments that the participants were making. The low political salience 
of the arts as a policy sector meant that the process of reform saw three separate 
Ministers involved - Richard Luce, David Mellor and Timothy Renton - each of 
whom took a different view of the form that change should take (implying a lack of a 
coherent governmental strategy in this area), and each of whom had different levels of 
support within central government for their activities. Equally, the RAAs had 
themselves developed an increasingly professionalised and bureaucratised central 
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forum - the Council of Regional Arts Associations (CoRAA) (Evans and Taylor, 
1994) - which served as an effective pressure-group during the reform process, 
defending the regional perspective against central arguments. These structural ractors 
served to dilute the ability of the centre to simply impose its own will on the arts 
support system. 
While the final result was to see the development of a centralising trend within die 
arts policy sector it was not as uninhibitingly centmlising as it might have been. The 
local links of the RAAs with local communities and organisations have been weakened, 
but in return the RABs have been given an increased share of the overall arts budget 
to manage, rising from 24 per cent ofAC expenditure in 1988/89 to 31 per cent in 1996/ 
97 (Gray, 2000: p. 150). To some extent the compromise conclusion to the reform of 
the RAAs was inevitable given the differences of opinion held by the core participants 
in the process, particularly given the lack of political significance that the arts have as 
a policy sector, but the ability of regional actors to exact concessions from tile centre 
should not be under-estimated. Developments since the establishment of the RABs have 
shown that the regional level is becoming an increasingly important element of the arts 
support system in England (DCMS, 1999a), and that their establishment has not 
resolved the fundamental structural problems that it was ifitcrided they should. Indeed, 
given the locational position of the RABs within the arts support system it is unlikely 
that the inter-organisational conflicts that exist could be resolved given the conflicting 
demands between centre and locality that they continue to embody. 
A similar position can be found in the case of more local actors within the arts 
sector, the local authorities. Local government has always been composed of 
independent political systems in their own right, with the capability of making 
autonomous policy choices for their areas of competence. Given this policy autonomy 
it should be expected that there would be considerable variation between local 
authorities in terms of their arts policies, just as there is in every other policy area that 
they are concerned with (Wilson and Game, 1998: pp. 118-9). This expectation is 
reinforced by the fact that the arts (and cultural policy issues in general) are only 
discretionary areas of activity for local authorities in England and Wales, unlike the 
statutory requirements of, for example, education, housing and social services. The 
discretionary nature of arts provision in local government in England and Wales 
requires, therefore, a degree of political commitment on the behalf of councillors and 
officers that is not present with statutory services, which have to be provided, 
regardless of such commitment. 
The consequence of this is that there are distinct variations In support for the arts 
between local authorities: Williams et aL (1995), for example, showed that three times 
as many urban authorities had specific arts officers in place compared with rural 
authorities, and that 76 per cent of urban authorities spent over E2.50 per capita on the 
arts compared with only 9 per cent of rural authorities. The extent to which such 
differences are directly attributable to variations in commitment, and how much to tile 
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disparity of resources between urban and rural authorities is debatable. American 
evidence implies that there are 'economies of agglomeration' in the performing arts, 
with urbanisation generating concentrations of artistic output (Heilbrun and Gray, 
1993: p. 304), implying that local authorities are simply responding to their local 
populations in an unmediated fashion. Decisions on staffing and expenditure, however, 
depend upon the exercise of political choice, implying that local circumstances must be 
interpreted and acted upon in a conscious fashion, thus implying that a commitment to 
the arts within local government needs to be considered in more detail. 
The changing pattern of local authority involvement in the arts would certainly 
provide support for the idea that local political choice is a key element in their 
management and provision at a local level. Certainly specific decisions about the 
provision of resources for the performing arts are heavily influenced by the precise 
circumstances that local councillors, in particular, are faced by (Street, 1995). More 
general matters, such as the management of commodifying tendencies, however, are 
usually less place specific and are more ideologically determined, implying that local 
effects need to be understood in this context rather than any other in the first instance. 
The problems confronting the centre when attempting to undertake structural 
reforms at the regional level in the arts sector have been, in many cases, multiplied in 
the case -of the local level. This has been primarily a consequence of the multiple forms 
of change that have been involved in the movement towards a more commodified 
status for the arts. By requiring change to take place across a number of dimensions of 
the arts support system governments, both local and central, are confronted by the need 
to construct a number of diffgrcnt strategies for successful implementation. As this 
increases the number of decision points that are involved in the process of change It is 
not surprising to see that a relatively simple process (as far as the centre is concerned 
anyway) becomes a much more politically-charged and contentious set of issue areas. 
This political complication is increased by the fact that, regardless of the 
centralising trends affecting local goýernmcnt over the last 20 years (Wilson and Game, 
1998), local authorities still retain the power of independent choice. To this extent. if 
no other, the differences between local authorities in terms of what they wish to achieve 
in the field of the arts, and how the arts are perceived within local government, are both 
important factors to consider. In this respect the changes that have been taking place in 
local government towards a more commodif led conception of the role of the arts in 
local areas has clearly influenced the policy initiatives that have been developed in 
recent years as a response to this. 
Perhaps the most important of these new initiatives has been the linkage of the arts 
with issues of local economic development at an increasing rate since the early 1980S. 
This development had two clear precursors in the activities of the Greater London 
Council (GLQ in the 1980s and the publication of Myerscough's (1988) Tile Economic 
Importance ofthe Arts. The former of these was important in that they were predicated 
upon a view of the arts as having an explicit political dimension to them which went 
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against the dominant aesthetic and artistic values that were held within the national arts 
oligopoly, represented at that time by the AC of Great Britain and the Office ofArts and 
Libraries in central government. In this view the arts could be used to empower 
disadvantaged groups within society by providing them with their own voice through 
the use of broader cultural and artistic tools than were then available. This empowerment 
strategy was supported by a shift in power and resources towards community-based 
groups and a move away from the 'high'arts towards more 'popular'forms of expres- 
sion, such as photography, popular music and video (Gray, 2000: pp. 164-5). 
Ile GLC was also important in developing the move towards treating the arts as 
a tool for local economic development (GLC, 1985). This move was still, however, 
predicated upon fairly traditional ideas about the role of the state in such issues and 
certainly did not incorporate the assumptions about the 'superiority' of the market over 
political forms of resource allocation that are a common feature of the commodification 
process. Even without such preconceptions, however, the arts were still placed in a 
secondary position in the economic development process. The emphasis was definitely 
placed on the arts as a sector of economic production, distribution and exchange rather 
than on them as a source of use-value in their own right. The idea that the arts sector 
could be managed as simply another set of economic resources was boosted by an 
acceptance that it was a contributor to local economics, not My through the employ. 
ment and expenditure that it generated itself, but also through its role in encouraging 
spill-over effects into other forms of economic activity (such as tourism), 
The situation of the arts in local government changed rapidly as it became 
increasingly argued that the arts were not simply capable of producing aesthetic 
pleasures but were also important components of a new political economy: creating "a 
climate of'optimism ... developing the 
'can do' culture" (Arts Council of Great Britain, 
1988: p. 2) that the Conservative governments of the 1980s and 1990s supported. The 
consequence of this was that the arts became increasingly associated with other areas 
of local authority work - particularly planning and economic development. The 
results of this depended upon which local authority is examined: in some cases it was 
no more than using the arts as a promotional tool to stimulate tourism (Williams et al, 
1995), in others they were utilised as a direct tool for economic development, even if 
the evidence to demonstrate the effectiveness of using the arts in this way was, at best, 
ambiguous (Griffiths, 1993). 
The new importance that was attached to the arts as a consequence ofusing them 
as part of a broader approach to the fulfilment of otherpolicy objectives demonstrated 
both the policy weaknesses of the arts as an independent sector, and the increased 
emphasis on economic criteria as the estimation ofpolicy worth that is a part and parcel 
ofcommodification. Between them these created a climate that was driven, not by the 
requirements of the arts themselves bu4 instead, by alternative estimations of policy 
worth that did not share the dominant values of the various oligarchies within the arts 
network. The precise pattern of involvement of the arts with these alternative views 
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had, of course, to be determined by the relevant policy actors within each local 
authority, and how they understood the role of the arts. 
The consequence of this was that there has been a proliferation of new develop- 
ments affecting the arts across Britain, from the development of 'cultural quarters' (as, 
for example, in Sheffield and Huddersfield), to major infrastructural and educational 
investment in the arts (as, for example, in Birmingham). Such developments, however, 
are extremely localised ones: there is still no effective regional or national policy to 
lead the process of change. Local authorities have had to react autonomously to take 
on board both the range of general pressures that have been placed upon them by 
central governments (from Compulsory Competitive Tendering to Best Value), and the 
new opportunities that face the arts through their increasingly recognised policy 
importance. As such it is hardly surprising that there has been no single path to the 
development of a commodified policy system for the arts. 
While central government has recently begun the process of attempting to 
encourage a more co-ordinated approach to the development of regional and local 
strategies for the arts and cultural policies in England (Department of Culture, Media 
and Sport, 1999a, 1999b) these depend upon the willingness of local and regional 
actors to create them. In Scotland, however, there is now a statutory duty on local 
authorities to make provision for the arts with the new Scottish Parliament having 
overall responsibility for this policy area. Overall, however, there is still an absence of 
anything approaching a co-ordinated policy towards the arts for Britain meaning that 
the choices of local and regional actors are still of key importance in this policy area, 
Given this it must be expected that diversity and difference will continue to be the order 
of the day for the foreseeable future. 
Conclusion 
It cannot be doubted that the process of commodification has had a major impact upon 
the arts within Britain (Gray, 2000). However, this development has been locationally 
specific, depending upon the precise circumstances that have faced individual areas and 
actors. The weaknesses of the arts as a policy area have contributed to the partial nature 
of the developments that have been taking place, leading to a situation where tile 
interpretation of the requirements of what is required for the arts has been left to the 
willingness and ability of local actors to determine. These actors have therefore been 
able to exercise autonomy over the processes of commodification, leading to 
differences between localities in terms of the specific nature of the managerial and 
ideological changes that have taken place as part of these processes of change. 
Where local actors have been weakest in exercising autonomy has been in the 
organisational and financial areas of change, where the choices and decisions of 
national actors have been more significant in affecting what takes place locally. Even 
here, however, as the example of the development of the RABs showed, local and 
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regional actors have been able to affect the specific nature of the changes that have 
been taking place, implying that the processes of commodification are not subject to 
simple imposition from the centre. The ability of local and regional actors to intervene 
in the process of commodification indicates that this is a process that is a politically 
contested area of activity that cannot be seen as a top-down process alone, but must 
also take on board the specifics of locality as well. 
Commodification may be a process that is dependent, in the first instance at least, 
upon the choices and decisions of national political actors who set the parameters 
within which reform takes place. These boundaries around change, however, are then 
subject to interpretation at the regional and local levels, leading to variations in both the 
speed and direction that it takes. If the locational specificity of change is not taken into 
account then any analysis of the processes involved in the re-creation of policy arenas 
to match nationally-determined choices must be partial in nature. 
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Local Government and the Arts 
CLIVE GRAY 
The arts have traditionally been seen as a minorpolicy concernfor 
local authorities. Recent developments, however, have served to 
give the arts a new importance as a contributor to a range ofpolicy 
initiatives within local government. This new importance has 
arisen as a result -of the 'attachment' of the arts to other policy 
concerns. This article discusses why the arts have been utilised in 
this fashion and what consequences have arisen from this 
'attachment' strategy for the arts in local government circles. The 
benefits that are associated with increased attention beingfocused 
upon the arts need to be weighed against the costs of so doing in 
terms of the core concerns of the policy area. 
The recent request from the Department for Culture, Media and Sport WCMS) that local authorities produce 'cultural plans' for their areas OXMS, 1999a) marks a new stage in the role of local government in 
supporting and directly providing arts provision within Britain. The 
significance of this development can only be fully understood by reference 
to the changing nature of local authority provision for the arts, and its 
Potential impact for the arts policy sector by reference to local variations between authorities in this area of activity. The role of local authorities in 
Providing support for the arts within their geographical area is now a well- 
established fact, but the differences between local authorities in what they 
do in this sector and how they do it are likely to have major implications for 
the success, or otherwise, of this most recent development. This article, 
therefore, will describe how local authorities have become involved with 
the arts, the approaches that they haye adopted towards arts policy, and the 
consequences of this for the creation of a 'creative Britain' (Smith, 1998). 
THE ARTS POLICY SECTOR 
Before commencing this analysis of local government and the arts, 
however, some discussion of the arts as a policy sector is required. There are 
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The Millennium Dome: 
'Falling From Grace' 
BY CLIVE GRAY 
PRIOR to its opening, the Millennium Dome received something of a 
mixed press, views ranging from the deeply pessimistic- that it was a 
cultural disaster waiting to happen' -to the gloriously optimistic -that 
it marked a significant opportunity to make a bold expression of faith 
in the future. 2 The experience of mounting, opening, running, closing 
and selling the Millennium Dome tended to indicate that the former, 
pessimistic, view was a far more accurate prediction of the future. ' The 
problems that arose during the life-time of the Dome experience caused 
many difficulties for the Labour government. The fact that they did not 
fade from the scene but rqurned again and again provides some 
evidence that the underlying problems were sufficient to create the 
conditions of a crisis of management. The extent to which the Dome 
issue was more than the proverbial storm in a millennial tea-cup is open 
to debate, but in terms of how it was treated by the media, in particular, 
it gave every sign of being a crisis for the government. 
This article examines the ci; cumstances that gave rise to the Millen- 
nium Dome crisis, how it was then managed by political actors, and 
what the consequences of this experience were. A key featurc of the 
troubled history of the Dome was that the location of day-to-day 
management with quangos allowed the government to manage the 
developing crisis by doing nothing. Such a strategy may not form part 
of the usual rule-books for crisis management, but in the case of the 
Dome it was certainly effective. To follow this through, one must locate 
the Dome crisis within the context of the troubled history of the entire 
project, while also bearing in mind the major personalities that were 
involved in it and the management of public relations that formed a key 
part of the story. 
The story 
Stephen Bayley, who was briefly Creative Director of the Dome, quotes 
the New Yorker as saying 'it's impractical, extravagant, and useless-a 
great European monument'. The figures that emerged at the end of the 
one-year operational life-span of the Dome would certainly bear out 
some of these accusations. By the time it closed for business, it had cost 
4628 million in grants from the government, the Millennium Commis- 
sion and- the National Lottery; it had attracted 5.5 million paying 
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customers (as compared with an original target of 12 million); and it 
had attracted just over ; C117 million in sponsorship (which was just 
over two-thirds of the original target of L175m). 4 Stated in the bald 
terms of these figures alone, it was clear that the Dome failed badly in 
certain areas of performance. At the very least, it fell some way short of 
the original intentions of the project and cost a great deal more than 
originally envisaged. Starting with the final results, however, is to jump 
the gun: the process leading to the generation of these figures is of 
central importance for understanding both how and why they were 
reached. 
It may be argued that the ultimate failings of the Dome can be traced 
back to the original decision to launch the project. Certainly, many of 
the seeds of later difficulties were sown during the early stages of its 
development and, as these formed the basis for the later crisis, they 
need to be identified. The story really begins with the decision of the 
Conservative government of John Major that the coming of the new 
millennium required some form of event, or series of events, to mark 
the occasion. It was agreed that funding for the festivities should come 
from a tranche of the proceeds of the National Lottery, given to a new 
quango (the Millennium Commission) with ultimate responsibility for 
distributing the money. A major advanta&e of a quango as the basic 
management mechanism for millennium events was that inevitable 
accusations of unwarranted political interference could be neatly side- 
stepped by ministers (and civil servants). In the event, the decision can 
be seen as remarkably prescient. It enabled both the Conservative and 
Labour governments involved with the Dome to pre-empt criticism of 
their actions. By passing the buck for managerial failings, they could 
minimise their actual role as well as their vulnerability to criticism. 
Given the centrality of this avoidance of responsibility, it is important 
to emphasise the point. 
The Millennium Commission was formally established in October 
1993 and met for the first time in February of the following year. 
Clearly, work had been going on behind the scenes as it only took the 
Commission a month before announcing the decision that a national 
'festival' should be mounted to mark the millennium, alongside a range 
of regional and local events. (The finger of responsibility for this 
decision seems to rest with Michael Heseltine who not only chaired the 
Commission but was a major supporter of the Dome until it became 
clear how large a problem it had become. ) A consultation paper on this 
national festival was issued in March 1995, and the final decision to 
locate it at Greenwich was made in February 1996. 
While the decision to locate at Greenwich was not made without 
argument, once made, the process of developing the site was rapid. 
Indeed, the speed was remarkable given that the first task was a massive 
decontamination of the site which had previously been home to a gas- 
works, largely derelict since the late-1970s and finally closed 
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mid-1980s. Construction of the actual Dome began in June 1997, 'just 
four days after the New Labour government confirmed that the project 
would go ahead'. 5 While the construction of the outer shell took just 
over a year to complete, the internal fitting-out continued until the day 
of the official opening ceremony on 31 December 1999.6 
The opening ceremony itself can be seen as symbolic of the later 
problems the Dome confronted. 'Most consequentially, VIP guests 
including national newspaper editors and the BBC's Director General 
were held up for hours at Stratford Underground Station for a security 
7 
check', and this led to a depiction of the opening as 'a fiasco'. If the 
problems of the Dome had remained at the level of some personal 
inconvenience for invited guests, there would have been no view that it 
merited the title 'crisis'. Unfortunately this was not the case. The Dome 
had to apply to the Millennium Commission for extra grant funding 
four times in the year 2000: in February (_460m), in May (; C29m), in 
August (L43m) and in September (L47m). On two of these occasions 
(May and September) the Commission's Accounting Officer refused to 
justify the giving of further grant-aid to the Dome on value-for-money 
grounds and required specific instructions from the Commission before 
releasing the funds. ' 
As if the problems of the Dome during its limited operational period 
were not sufficient, further difficulties arose over the sale of the structure 
and site after the millennium celebrations were completed. Potential 
buyers backed out of proposed deals after failing to meet the govern- 
ment's selling-price, and the final disposal of the Dome does not 
guarantee the government any financial return at all. 
This brief history demonstrates that there was no single occasion 
when the Dome changed from being a problem to becoming a full- 
blown crisis. Instead there was a steady accumulation of embarrassing 
events and difficult moments -a form of 'creeping crisis'- that created 
a situation where the government was portrayed as staggering from one 
crisis to another. While the financial cost of the Dome enterprise 
indicates that something clearly went wrong, this does not explain the 
how or the why of the underlying problems that led to such failure. To 
understand why the Dome acquired its crisis-ridden status, one must 
look at a number of areas of concern which, between them, contributed 
to this state of affairs. 
The remainder of this article will attempt to make sense of the 
overlapping, and often contradictory, pulls that were generated as a 
consequence of the Dome project. While the financial issues surrounding 
it are clearly significant, there are other areas of concern that merit 
attention. Not least among these are the practical weaknesses of the 
entire project; the role of elected politicians in the life-story of the 
Dome; the role of the media in contributing to the difficulties of the 
project; and the lack of any effective, strategy either for the running of 
the Dome festival or for the disposal of the site at the conclusion of the 
444 Parliamentary Affairs 
year. The crisis lay in the accumulation of pressure that was generated 
by many factors. 
Creating a crisis 
Bearing the above in mind, it is possible to identify several stages in the 
life of the project where decisions were made that contributed to the 
overall effect of crisis creation (see the Chronology of the Dome, Table 
1). While ultimate responsibility for the difficulties of the Dome rested 
squarely with the Labour government, the original decisions concerning 
the project made by the preceding Conservative government require 
some consideration. Indeed, it can be argued that these laid the foun- 
dations for several of the difficulties that the Labour government was 
later forced to deal with. 
By the time that the Labour Party was elected in May 1997, the basic 
rules for running the Dome enterprise had already been established. 
The Labour government could have amended, replaced or rejected thcse 
rules but did not do so, effectively rubbcr-stamping already determined 
choices. On coming to office, it instigated a review of the project that 
barely took a few weeks to reach an affirmative conclusion on its future. 
Cancellation of the project would, almost certainly, have had short- 
term financial and political costs. Whether these would have been less 
than the longer term costs of continuing is unknowable, but it is 
significant that two of the politicians most intiýiately connected with 
the project-Michael Heseltine and Peter Mandelson-have both now 
stated that it should never have been continued. Mandclson, for 
example, saying, 'I'm sorry. With the benefit of hindsight, we should 
have thrown in the towel' in an interview with GQ magazine. 
1. The Chronology of the Dome 
October 1993 Millennium Commission established 
February 1994 Millennium Commission commences work 
March 1994 Announcement of national 'festival' 
March 1995 Consultation paper on 'festival' issued 
February 1996 Greenwich announced as site of the 'festival' 
June 1997 Construction of the Dome commences 
December 311999 Official opening ceremony 
January 2000 Bidding opens for development of Dome site 
February 2000 Extra grant funding (f60m) given 
February 2000 Jennifer Page, Chief Executive of NMEC, sacked 
March 2000 Robert Ayling, Chair of NMEC sacked 
May 2000 Extra grant funding (L29m) given 
May 2000 Shortlist of 'preferred bidders' for site produced 
August 2000 Extra grant funding (L43m) given 
August 2000 Culture, Media and Sport Select Committee Report published 
September 2000 Extra grant funding (f47m) given 
September 2000 First 'preferred bidder' backs out 
November 2000 National Audit Office Report published 
December 2000 Dome shuts 
February 2001 Second 'preferred bidder' backs out 
December 2001 Sale of Dome to Meridian Delta Ltd announced 
2004 Scheduled opening date for redesigned Dome 
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Acceptance of the basic ground-rules established by the Conservatives 
for the Dome project locked the Labour government into a set of 
calculations and estimates that had significant effects on the future of 
the event, none promoting its success. A key example is contained in 
the estimates of visitor numbers that underlay the calculations used to 
assess the viability of the scheme. These varied between 12 and 30 
million, even though civil servants in the Department for Culture, 
Media and Sport (DCMS) believed that a figure of around eight million 
visitors was more likely. Given that all these estimates were made while 
knowing absolutely nothing about what the Dome would display, a 
certain wariness about them would have been justified. The Conserva- 
tive government plumped for a figure of 12 million visitors and used 
this as the basis for projecting costs and revenue for the project. It is 
interesting that on estimated costs and estimated revenue the budget 
would have been in balance with 12 million visitors, implying a desire 
to show the scheme as a cost-free source of enlightenment and entertain- 
ment. (The claim that the final estimate of sponsorship income was 
literally calculated on the back of an envelope while the Dome itself 
was being constructed, and was a figure simply plucked from the air to 
make t' he budget balance is, perhaps, apocryphal, but it still makes a 
good story. ) It is hardly surprising that the wildly over-optimistic cost 
and revenue forecasts ývhich formed the basis of the budgets led to 
acute financial difficulties for the project when visitor numbers failed to 
materialise and when operating costs rose considerably. 
The continuing difficulties of the Dome that led to the view thht this 
was a project which was in crisis stemmed directly from its failure to 
attract visitors. It was this that led to both the repeated requests for 
grant-aid assistance from the Millennium Commission and to the initial 
views about the Dome as a governmental white elephant. Given that 
many of the further difficulties that were associated with the Dome 
were connected with the appalling media coverage it received as a 
consequence of its financial difficulties, one needs to ask why the public 
did not visit. There are, of course, many reasons. Of key significance, 
however, would have to be the weaknesses of management; the absence 
of any clear idea of what the Dome was to be there for; the location of 
the site itself; and the negative media images presented to the public. 
Each of these had a clear impact in creating the image of a project in 
crisis, and, indeed, in making that image a reality. 
The first question is the management of the scheme. This can be 
considered in two parts: the cumbersome organisational structures that 
were used to manage the overall scheme, and the weaknesses in 
operational management within the company that had day-to-day 
responsibility for the functioning of the Dome itself, the New Millen- 
nium Experience Company Limited. The complexity of the managerial 
framework within which the Dome operated was largely a consequence 
of the desire to protect politicians from direct responsibility. The use of 
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quangos (both the Millennium Commission and the New Millennium 
Experience Company were such types of organisation) may have oper- 
ated as intended in protecting politicians from having to bear the 
burden of blame when things went wrong, but they hardly provided an 
unambiguous demarcation of responsibilities and functions. The over- 
laps between organisations and the cumbersome nature of the overall 
managerial structure behind the Dome were heavily criticised in the 
report of the Comptioller and Auditor General. Complexity led to a 
degree of ambiguity and loss of leadership for the project. 
The operational management of the Dome on a day-to-day basis led 
to further difficulties. The New Millennium Experience Company was 
something of an afterthought in the overall scheme of things, and only 
existed because the original organisational choices for managing the 
Dome pulled out. The executive levels of the Company had minimal 
previous experience of running anything resembling the Dome. This 
was appare - nt 
throughout the early days of the its operational life (for 
example, at the start it was impossible to actually buy entrance tickets 
at the Dome itself; they had to be pre-brought from ticket offices dotted 
around the country) and led directly to the two high-level Company 
casualties. The first chief executive, Jennifer Page, was unceremoniously 
fired, and the first chair of the board of directors, Robert Ayling, 
resigned as a consequence of the clear managerial failings that had 
become apparent. The replacement of Jennifer Page by Pierre Gerbcau, 
hired from EuroDisney in France, had a marked effect on managerial 
efficiency and effectiveness; he is thought to be responsible for generat- 
ing many more paying visitors than would otherwise have been the 
case. 
While these sets of managerial weakness contributed to the problems 
of the Dome, they must be placed in the context of what management 
was expected to deliver. The previous examples of large-scale events in 
Britain, the Great Exhibition of 1851 and the Festival of Britain in 
1951, had both had clear ideas about what it was they were intended 
to do: the Dome effectively had nothing. The major criticism made by 
Stephen Bayley, for example, was the total lack of an overarching vision 
about what it was meant to be for. While there was a clear personal 
edge to Bayley's criticisms -based on an almost complete abhorrence 
of Peter Mandelson- there is no doubt that the absence of some sort of 
coherent shape to its contents had a negative impact. It has been argued 
that whatever messages there were to be found in its displays were 
imposed by the corporate sponsors and had little to do with anything 
other than the interests of those sponsors. In these circumstances, any 
marketing strategy to sell the Dome to the public was bound to face difficulties, particularly at the prices that were being charged. This 
contributed to the failure to attract enough visitors to make it financially 
viable. 
The location of the Dome site in Greenwich also needs to be 
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questioned. There were some clear reasons for the final choice. Not 
only would the Dome stand on the meridian line, with the associated 
symbolism that this would have, but it was also an opportunity for 
some urban regeneration on an extremely run-down area of Greater 
London. There were also clear reasons not to locate the centre for 
millennium events in Britain there. On logistical grounds alone, Bir- 
mingham would have made far more sense. The numbers of visitors to 
Greenwich was clearly affected by distance from London and, even 
with the improvements to the infrastructure for travel, Greenwich was 
still not readily accessible, even for Londoners. 
The final consideration in assessing responsibility for the failure to 
attract visitors is the role of the media in reporting the Dome through- 
out its short and relatively inglorious life. This leads into a much larger 
issue central to the case for treating the Dome as an example of a crisis 
for government-how media relations werý managed by all of the 
participants concerned. Given the central importance of this, it requires 
consideration as a whole rather than as part of the explanation for low 
attendances. 
Managing the media? 
The role of the media in the Dome fiasco can be seen in conflicting 
ways: either they simply reported the sorry facts of the case as it 
unfolded; or they managed the presentation of the news in such a way 
as to make the situation worse than it actually was; or they bore direct 
responsibility for the creation of the problems of the Dome. While these 
are presented as forming some sort of continuum of media culpability 
in the Dome story, 'the reality is far more complicated and revealing, 
particularly in terms of how the crisis that was generated was managed 
by the government. 
At the very least, the ways in which the Dome story was covered in 
the media (particularly in the daily newspapers) not only brought its 
less glamorous side before the public but also played a major part in 
presenting it as a scandal demanding action. Indeed, the ways in which 
the story was presented served to make it a party-political issue. To 
some extent this fits in with the expected pattern that certain parts of 
the press have political views and will indulge these whenever the 
opportunity arises. Laying the blame for all of the shortcomings of the 
Dome at the door of the Labour government was particularly marked, 
for example, in the Daily Mail. It used every possible occasion not just 
to attack the weaknesses of the Dome but to attack individual ministers 
also and, in a number of cases, to personalise these attacks in attempts 
to link them with the Prime Minister. 
Notwithstanding the clear political animus that lay behind the report- 
ing of the Mail, it cannot be doubted that the delight that was taken in 
identifying the Dome problems played a major role in presenting the issue as being one of great significance. The journalistic overkill in 
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sections of the media-where demands for ministerial resignations 
followed reports on the Dome as day follows night-had a secondary 
effect, however, contrary to the desire- for governmental blood. By 
ignoring the specific points that the Dome was a poor project, badly 
managed and based on wildly optimistic assumptions (any of which 
could have served as the basis for a serious administrative and political 
crisis), and by making the case a much more personalised one concern- 
ing ministerial responsibility, the press actually made it easier for the 
government to evade the criticisms being made. A report in the Daily 
Telegraph (10.9.00), for example, typifies this, stating that 'a chorus of 
na'tional newspapers demanded the resignation of the minister respons- 
ible for the Dome project, Lord Falconer'. Such demands met their 
usual success: none whatsoever. 
As an article in this journal's Britain 2000 issue noted: 'Conservative 
Party spokesmen pointed with glee to the family resemblance between 
the Dome and its parent, the Blair administration: all gloss and style on 
the outside but no substance on the inside, with, finally, nobody willing 
to accept responsibility for the all-too-evident failure'. 9 The ability to 
escape taking responsibility rested primarily on the use of quangos as 
buffer mechanisms. With these in place, the government was in a 
position of some advantage. Demands for ministerial blood would not 
succeed as ministers denied direct responsibility. As an effective defence 
mechanism to protect politicians from the worst consequences of crisis 
situations, quangos clearly proved their worth. 
In this respect, the government was actually fortunate in the role that 
the media played. By aiming at the wrong target -the responsibility of individual ministers -sections missed the opportunity to cause some 
real damage to what they clearly saw as the enemy, the Labour Party 
as a whole. In formal terms, ministers really had no responsibility for 
what was taking place and were thus able t6 fend off with some ease 
opposition and media calls for heads to roll. This was made even easier 
for the government by virtue of its sizeable majority in the House of 
Commons and the evident weaknesses on the opposition benches which, 
in common with the media, tended to concentrate on issues of ministe- 
rial responsibility rather than the deeper issues involved in the case. 
Placing the blame for failures to turn a media crisis into a political 
one on the media and the opposition, however, is to miss some of the 
point about how the Dome issue was actually managed by the govern- 
ment. In practice, the two governments that were involved (Major's and 
Blair's) adopted different strategies for managing elements of the prob- lems they confronted, and it is to these strategies that we now turn. 
Managing the mess 
While potential pitfalls confronted governments at every stage of the 
process of initiating, implementing and terminating the Dome project, it was the mass media that would seem to have had the greatest impact 
Millennium Dome 449 
" 
in changing the situation from a minor inconvenience for governments 
to the appearance of a major crisis. How governments managed their 
relations with the media is, therefore, a matter of some importance in 
this case. More than this, however, needs to be considered because the 
mechanisms by which different stages of the Dome crisis were managed 
varied with the nature of the problems that were being dealt with. A 
precise list of all of the problems would be large. The more important 
are considered here: the siting of the project; the contents of the Dome 
experience; the convoluted management structures that were utilised; 
the demands for further funding that were generated; the absence of 
any clear strategy for the project; and the absence of any 'exit' strategy, 
including any plans for selling the site. Running through the process, 
almost as a subtext to each of the above, was the problematic nature of 
the relationship of the Dome project to the media. 
A great deal of the government's attention an4 energy was spent on 
fighting a public relations war to preserve the possibilities of at least 
partial success for the project. At the start, the dominant image was 
that of the Dome as a giant flagship for Britain, displaying the wonders 
of life in the country and the great things that we have achieved. 
Michael Heseltine, in 1996, said: 'I want millions of visitors to visit the 
country, share in the festival and go away deeply impressed, much 
excited by British achievements. It is about selling ourselves and our 
country. "O Chris Smith, Vho took over from Heseltine as the chair of 
the Millennium Commission after the Labour election victory in 1997, 
said, later that same year: 'There will be 12 million visitors coming to 
Greenwich. They will not just want to visit the Dome. We need to 
ensure that they want to taste and see the whole range of what Britain 
as a country has to offer-511 
The bullish nature of such statements were clearly designed to boost 
the millennium experience as something that not only had appeal to the 
British but a wider international appeal that would make Britain a 
focus of global attention. Since there was still no idea of what the Dome 
would actually display in its protective cover, both the ministers 
involved were at least guilty of indulging in public-relations puffery but 
also perhaps of inviting the punishments of hubris. The optimistic tone 
of such statements was clearly intended for public consumption, to 
whet the public appetite for what was to come, but it could go no 
further than this. As ministers had deliberately isolated themselves from 
hands-on control of (and responsibility for) the Dome, there was 
actually little that they could do beyond serving as the public supporters 
of the scheme. This indicates a weaknesses of the quango approach to 
managing public affairs: ministers will inevitably attract the criticisms 
that are made of the activities of the quangos that are involved, 
regardless of whether such criticisms are justified. 12 
As regards the actual siting of the Dome in Greenwich, the question 
of ministerial responsibility does raise its head, meaning that the hard- 
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and-fast distinction between ministerial involvement (or interference) in 
the affairs of nominally independent quangos and direct ministerial 
accountability becomes confused. There is little doubt that behind-the- 
scenes interventions can have significant implications for the decisions 
that are made within such organisations. It is evident that the potential 
urban regeneration gains for Greenwich, had some effect on the loca- 
tional decision-processes of the Millennium Commission. In this 
instance, the final choice of Greenwich, with all of its symbolic reso- 
nances, was almost universally approved. Apart from the grumblings of 
Birmingham (which had actually developed a much better plan, had 
lined up sponsorship deals, and had some notion of what the event 
would contain and what to do with the site once the millennium year 
was over), there was little complaint from anywhere else, including the 
media. In hindsight, one can argue that the choice of Greenwich was 
not perhaps the most effective one that could have been made. While 
site improvements, particularly in the transport infrastructure, have led 
to a partial fulfilment of the government's avowed redevelopment aims, 
the long-term prospects are less certain. 
This lack of certainty also affected the Dome in terms of what it 
displayed. As late as December 1997, it was clear to the Commons 
Select Committee on Culture, Media and Sport that 'its success will 
depend crucially upon its contents, and ultimately upon its use there- 
after"13 implying that neither of these had been clarified by that stage. 
Significantly the government response to the report in question makes 
no reference to this point. It does refer to the early staies of developing 
an exit strategy for the site,, although stating that the best time to make 
decisions on this would be in 2000.14 The abdication of responsibility 
by the government effectively reached its greatest on the question of 
content. In two zones the entire display was controlled by private 
businesses (Ford for the 'Journey' zone, and British Telecom for the 
'Talk' zone), while others were heavily influenced by the interests of the 
sponsors involved. 
It would be disingenuous to expect sponsors to hand over large sums 
of money for so big a project without some input into what is to be 
shown. Indeed, certain sponsors used the event as a showcase for 
advertising their wares. The Ford motor company, for example, ensured 
that no car other than a Ford was seen. To criticise sponsors is rather 
to miss the point of their view of sponsorship anyway, which is that 
their financial support provides the opportunity for as much direct and 
indirect advertising for themselves as they can get. It is also important 
to note that , as 
far as the public at large was concerned, the Dome and 
its contents were a success, with approval ratings of over 85% com- 
monly found. While this could be taken to indicate a lack of taste or 
depth of analysis and of scepticism amongst the public, it could also be 
taken to show that the contents provided the entertaining and educative 
day-out they were intended to. 
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The complexity of management structures has already been noted. 
Use of the Millennium Commission and the New Millennium Experi- 
ence Company had clear advantages for government, at least in the 
short-term, in strengthening its ability to pass the buck; but it also 
created longer term problems for the government, particularly when the 
anticipated visitor numbers failed to materialise. The complexity of the 
managerial structures made the media campaign to pin responsibility 
for obvious failings onto somebody understandable. Given the political 
antagonism that existed between parts of the media and the govern- 
ment, the desire to see heads roll for the short-comings of management 
is perhaps an expected reaction. 
The government's ability to shrug off much of the criticism of the 
Dome depended upon deflecting criticism from itself; and for ministers 
answering questions in Parliament this was the political equivalent of 
shooting fish in a barrel -so simple as not to be worth worrying about. 
Placing ministerial responsibility for the Dome with junior ministers 
rather than Secretaries of State indicated the significance placed on the 
Dome by the governmental machine as a whole. The government 
position started to unravel in the aftermath of the millennium year. As 
part of the overall managerial weakn. esses that had affected the Dome 
throughout 2000, the faOure to develop any coherent strategy for the 
disposal of the site stands out. The government had already stated in 
February, 1998 that this issue would be best left until 2000. Regretta- 
bly, it would seem that it then became neglected as other, short-term, 
difficulties of the project dominated. The idea behind the choice of 
Greenwich-that the millennium project would act as a spur to area 
regeneration -remained, even if the specific details of what this might 
entail remained undefined. 
If disposal of the site caused problems, the actual process of selling 
the Dome itself was, to be polite, a rather shambolic one. 'Preferred' 
bidders dropped out as they failed to match the governments asking- 
price. Meanwhile, the cost of maintaining the structure steadily 
mounted. The eventual sale in May 2002 to the American entertainment 
conglomerate Anschutz Entertainment Grou may have been a relief to p 
the government but still left questions open. The Anschutz Group is 
intending to turn the Dome into an entertainment centre, following 
extensive interior remodelling. This centre is unlikely to open before 
004 and raises doubts about the extent to which the original area 
regeneration aims behind the choice of Greenwich will be achieved. 
Government difficulties were made worse by the problematic nature 
of t he relationship between the Dome's publicity machine and the 
niedia. Presentation of the Dome as being a crisis for the government 
was largely the result of media claims that it was one. While the Dome 
was a poorly managed exercise in public jollity, the appalling coverage 
that it received did not help it retrieve any public goodwill. At the very least, there must be some questioning of the ability of the govern- 
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mental media machine to spin an effective response to continuing 
difficulties. While it is relatively easy to. paint a picture of political 
antipathy between sections of tlýe press and the government, the reality 
is somewhat more complex. The continual reappearance of problems 
connected with the scheme indicates that the media were simply doing 
their job of identifying areas of legitimate public concern, especially in 
terms of the poor management and escalating costs associated with the 
Dome. To blame the media for pointing these failings out is to be 
rather unfair. 
The fact that the- news concerning the Dome continually put it in a 
bad light made the government's job of news management in favour of 
the Dome an increasingly difficult one. The standard response of the 
government to the strident labelling of the Dome as a crisis was to 
either evade the issues by pushing responsibility onto the Millennium 
Commission and the New Millennium Experience Company or to 
produce a series of soothing platitudes. This did little to still the baying 
press-pack. The limited ability of the government to manipulate media 
coverage (largely because the original scheme was so poor) actually 
points to a further weakness in the handling of the affair. While the 
Millennium Commission and the New Millennium Experience Com- 
pany were being encouraged to construct contingency plans to deal 
with potential difficulties with the Dome, " the government appears to 
have forgotten to do the same itself. By failing tb create a thought-out 
longer-term strategy for dealing with the issues that the Dome was 
creating, it was forcing itself to undertake 'firc-brigade management' in 
the sense of reacting to short-term problems and immediate emergencies 
rather than resolving the core issues involved. This view is reinforced 
when the absence of any long-term exit strategy for the scheme is taken 
into account. 
The nature of the crisis 
While the Dome cost a great deal more money than had originally been 
envisaged, its problems were really rather unimportant. This may 
appear to underplay the significance of the Dome issue for the public 
and the government but is intended in a rather more comparative 
context. In comparison with such issues as Bovine Spongiform Enceph- 
alopathy (BSE) or the foot-and-mouth crisis and their effects on British 
agriculture, the Dome was more of an ongoing embarrassment for 
government than anything else. This embarrassment was bad enough, 
showing its weak ability to oversee a major project and suggesting that 
Labour's claim to be financially prudent was at least debatable. In 
larger terms, however, the issue was never one that could have led to 
the downfall of the government. The separation of the government 
from direct responsibility also helped to defuse the seriousness with 
which much of the Dome problem was treated by the public-which largely saw it as a bad joke -as did the fact that the costs did not fall 
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directly on the public as a clear charge. To this extent, at least, the 
Dome was something of a political side-show, generating a great deal 
of hot air, particularly amongst those with an axe to grind, but no 
lasting damage to the government as a whole. 
There is also the fact that the Dome was hardly a central component 
of government policy in the first place. As a minor addition to the 
wealth of policy initiatives and priorities that the government had, it 
did not call for anything other than the avoidance of total disaster. This 
was probably a saving grace for the Dome. While it created some 
turbulent moments for the government, the storms that broke about it 
could be weathered fairly easily. Indeed, the lack of a positive strategy 
for managing the problems of the Dome probably helped the govern- 
ment: as it had not committed itself to any particular sort of action and 
had not directly made any specific claims for or about the Dome, it 
could be difficult to lay the blame for any failings at its door. This, in 
turn, was assisted by the fact that the Dome itself had generated little 
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half-hearted, lobbying on the behalf of the different potential sites, there 
was little, if anything, in the way of concerted party-political or 
-group activity connected to the saga apart from the ritual of pressure 
parliamentary questionipg and debate. 
The absence of any coherent political mobilisation for or against the 
Dome at any stage of the process was largely reflected by the treatment 
of the issue nationally. The ritualistic party-politics of Parliament took 
place along predictable lines. The specific issues connected with the 
Dome itself tended to take second place to the usual calls for resigna- 
tions as the depth of the problems became increasingly apparent. The 
extent to which this was due to the weaknesses of the opposition parties 
-span of the Dome, and the extent to which it was due to during the life 
the size of the Labour majority, is open to debate. What cannot be 
doubted is the weakness of parliamentary debate as a mechanism for 
anything other than party-political points scoring. 
The above may be taken to imply that the role of Parliament in the 
Dome story was largely unimportant, particularly in the light of the 
emphasis that has already been placed on the role of the media. That, however, would be to undervalue the mechanisms of arliamentary p 
scrutiny. Given that ministers had no formal direct control of the Millennium Commission and the New Millennium Experience Com- 
pany, Parliament was limited in what it could achieve. This did not 
prevent the generation of a great deal of parliamentary activity however. Reports at various stages of the sorry saga were produced by the Culture, Media and Sport Select' Committee, the Public Accounts Com- 
Mittee and the National Audit Office. Hundreds of written and oral 
questions were produced, demanding responses from ministers and civil 
servants. This produced some damning indictments of the paucity of thought and managerial ability that lay behind the scheme, - even if 
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Parliament was really never in a position to pin accountability on 
ministers. 
The absence of a well-populated pressure-group universe around the 
issue of the Dome also served to play into the hands of the government. 
Its sui generis nature, and its location on a site that was effectively a 
blank canvas meant that there was little in the way of a natural 
constituency of opposition which could have been readily mobilised. 
This freed the core actors in the system from the need to address issues 
commonly found to surround other cases of crisis, and served to mute 
the disquiet of the public as a whole because there was no obvious 
forum for the voicing of such discontent. In this respect, the media 
became a form of pressure-group by proxy, raising matters of concern 
and attempting to influence the actions of government but without the 
usual forms of legitimation that pressure-groups acquire from their 
memberships. Such weakness contributed to the ease with which the 
government could downplay questions raised by the media and avoid 
accepting responsibility for things that went wrong. 
Conclusion 
In general, it is clear that the government was in such an advantageous 
position for coping with the continuing crises associated with the Dome 
that its security in office was never at risk. The isolation from formal 
institutional responsibility through the use of qýangos and the absence 
of any established or new forms of pressure-group made the lack of any 
coherent government strategy an asset rather than a problem. The fact 
that the government was not committed to specific actions provided 
sufficient room for manoeuvre, allowing it to ride out bad publicity 
with minimal impact on its popularity or election chances. To this extent the government should count itself lucky to have come 
off so well from a project that never really had a chance of being the 
success that was intended. Given the paucity of strategic thought, the 
weaknesses of management at all levels within the system, and the failure to generate at least the affection of the British public if not its 
actual love, what is surprising about the Dome is that it did not prove 
more damaging to the government. The particular nature of the Dome 
enterprise-as a one-off scheme that was intended to have a short life 
-certainly contributed to this fortunate state of affairs for the govern- 
ment. It is unlikely that a government that reacted as poorly to other 
crises as the Labour government did to the problems of the Dome 
would have come out so relatively unharmed. Management of the Dome thus stands out as a special case, though future governments may 
well wish that crises they come to face have a similar character. Survival by doing as little as possible can appear an attractive proposition. But 
the ability to ride out a publicity storm like that generated by the Dome is unlikely to be an option where the nature of the problem and the demands for action from establishcd groups mean that evasion of 
